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FOREWORD

The 1984-1986 drought in Africa resulted in the
continent's nost severe famine in recorded history. Countless
lives were saved by the nmassive outpouring of assistance from
around the world. The U S. response to this crisis was |arger
than that of any other donor nation as a result of the concerted
efforts of nunmerous government agencies, private voluntary
organi zati ons, businesses, and U S. citizens.

Thi s two-vol une assessnent was conmm ssioned to reflect on
and record the | essons | earned fromour response to the

energency. Volune |1, An Evaluation of the Energency Food

Assi stance Program Synthesis Report, is a detail ed exanination
of U S. -financed food assistance in Mali, Chad, and Sudan.

Vol ume 11, An Analysis of Policy Formation and Program

Managenent, focuses on policy and nmanagenent issues incl uding

| egi slation and funding, early warning systens, donor relations,
the role of the commercial sector, public and congressional
relations, and the transition to devel opnent.

The | essons | earned fromthis energency shoul d gui de us
in responding to such disasters and provide insights for
determ ning the actions necessary to abate the ravages of future
dr ought s.

M Peter MPherson

Admi ni strat or

Agency for International Devel opnent
Washi ngton, D.C
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SUMVARY

AFRI CAN EMERGENCY FOOD ASSI STANCE: POLI CY CONTEXT, U. S
RESPONSE, AND U. S. OBJECTI VES FOR THE FUTURE

At the height of the African drought in January 1985,
Presi dent Reagan announced a major African Hunger Reli ef
Initiative and, as part of this initiative, a "Food for Progress"
policy. Both were ainmed at solving Africa's long-termfood and
agricultural problenms -- while al so addressing short-term food
probl ens -- through econom ¢ policy refornms, research, training,
i mproved rural infrastructure, and private sector involvenent.
Reagan's action focused renewed attention on the great problens
facing nmany African countries as the result of a 20-year decline
in per capita food production and drought conditions in regions
south of the Tropic of Capricorn

The resolution of Africa's food problens will require
| ong-term devel opnent efforts. The closely interrelated probl ens
of declining per capita food production, persistent drought, and
energency food crises in Sub-Saharan Africa are anong the nost
di fficult devel opment chall enges facing our generation. The
maj or drought experienced by Sub-Saharan Africa in 1982-1985
severely affected 21 countries, set back the devel opnent process
by years, and critically affected the lives of mllions of
people -- particularly in isolated rural areas. Although the
capacity of many African nations to address food shortages had
i nproved in the decade between the drought years of 1973-1974 and
1984-1985, these countries were faced with the overwhel ni ng
crisis of nmillions of hungry and starving persons in 1984-1985.
Fortunately, the world conmunity responded wi th emergency food
and assi stance, which saved mllions of lives. |In an
extraordinary effort, the United States, through public and



private initiatives, shipped over 3 nillion tons of food, matched

by another 3 million tons provided by other donor nations. This
i mmense response saved nillions of lives and reduced the
suffering of millions nore. Despite the heroic effort, however,

many di ed and hundreds of thousands suffered severely.

In 1986, the Agency for International Devel opnent (A |I.D.)
conmm ssi oned eval uations of the 1984-1985 U. S. response to the
African food enmergency to identify | essons |earned in respondi ng
to this disaster, to suggest ways for the United States and ot her
donors to respond nore effectively to food energencies in the
future, and to relate emergency food aid prograns better to the
| onger term devel opnent effort in Africa. Several key |essons
have energed from these eval uati ons.

First, it is clear that the w despread droughts and
energency food crisis that affected |arge parts of Africa in
1968- 1974 and 1982-1985 are not extraordi nary epi sodes separate
fromthe devel opment process taking place on the continent. The
probl ens and set backs caused by drought anmong rural popul ations
can and shoul d be seen as a syndronme of inadequate inconme growth
and not just as drought-induced nmanifestations of hunger,
mal nutrition, and ill health anong vul nerabl e popul ati on groups,
which is the common perception

A second | esson is that devel opnent progranms nust consi der
the probl ens of drought-prone areas and nust anticipate and
preplan for food energencies, particularly those that may affect
i sol ated, hard-to-reach rural areas. Devel opnent progranms nust
focus on the need for information to track the food and
agricultural situation of rural areas nore closely and reliably.
Such infornmation is essential for devel opnment planning as well as
food security and energency food assi stance pl anni ng.

Third, African nations can, with early information
anticipate the need for energency food assistance progranms and
preplan accordingly, taking into account the devel opnent cont ext
in which such progranms occur. Wth external help, African
nations can cope with existing chronic food deficits and prevent
them from devel oping into critical energencies. Flexibility in
the use of food aid, as is available to a considerabl e degree

under PL 480, will be necessary to provide for nultiyear
progranmi ng such as Title I, Section 206 -- in concert with
ot her donors -- to address the needs of individual countries in

ways that are appropriate to their specific devel opnent
situations.

While efforts are underway to nanage and focus
i nformati on-gat hering, preplanning, and the capacity to manage
dr ought - caused energenci es, African governnents, the United
States, and other donors can expect food energencies to continue
for the foreseeable future. Key U S. objectives for the future,
then, nmust be to acconplish the foll ow ng:

-- Hel p ensure that food energency situations are
antici pated and responded to effectively before they
assune crisis proportions

-- Achi eve equitabl e donor and host government sharing of
the responsibility for dealing with food energenci es



-- Realize the desired inpact from energency food
assi stance efforts -- saving lives, reducing suffering,
and fostering additional |onger term devel opnent

-- Attain cost-effective results from energency food
assi stance efforts

--  Know, docunent, and report the results of energency food
assi stance prograns

A specific strategy and reconmendati ons for achieving these
obj ectives are described later in this summary.

EVALUATI ON RESULTS

A trenendous contribution was made by the U S. energency
f ood assi stance effort in Sudan, Mali, Chad, and 17 other
countries in Africa in 1984-1985. This assistance was critical
to nost of the 30 million people seriously at risk on the African
continent. In only the three countries evaluated in depth, 6
mllion people in Sudan, 2 million in Mali, and over 1 million in
Chad were assisted in coping with the worst food crisis of
witten record. Mreover, the effort was undertaken in the
context of a continentw de disaster requiring the careful
wei ghing of priorities and the stretching of avail abl e resources
and their rapid nobilization.

The massive U. S. food energency assistance response resulted
i n numerous positive programfeatures that can be built on in
fashi oning prograns for future food energencies. The eval uation
al so identified program areas that can be inproved to enhance the
i mpact of such future efforts. This review of programelenents
that can be inproved should not detract fromthe critica
contribution made by U. S. famine relief efforts in 1984-1985.

1. Food Distribution -- Channels and Mdes

U. S. success in providing food to hungry rural people in
Sudan, Mali, and Chad resulted in part fromidentifying

channels -- such as private voluntary organi zati ons (PVGs),
governnents, international organizations, and the private
sector -- to distribute nmassive anounts of food in each country

to renote rural areas. For exanple, devel opi ng successful
efforts in Mali required intensive collaboration by the host
governnent at all levels, by PVGs, the USAID M ssion, other
donors, international organizations, and the private sector

Al though the mix varied, the successful ingredients in these
three countries were PVOs, the private sector, and regional/l ocal
governnents. Mich of the attention of these entities was focused
on renoving or working around | ogistical constraints.

Al distribution nodes -- food for work, nonetization
general distribution, and so forth -- were used to achi eve i npact
obj ectives effectively in certain circunstances in Sudan, Mali
and Chad. However, as illustrated in Chad, food-for-work and
speci al i zed feeding prograns, which are directed toward
i ndi vi dual s or househol ds, enabl ed beneficiaries to be reached



nore regularly with needed food. General distribution was

ef fective in nunmerous circunstances, including many areas in Mal
and Sudan, but sufficient nonitoring was needed to make it so.
Moneti zati on can be very effective (e.g., Mili and Chad),
especially in urban areas. Use of commercial markets to nonetize
energency food assistance in urban areas was successful and a key
conmponent of the overall inpact achieved in Sudan, Mali, and
Chad.

2. Host Gover nments

Host governnents can be very effective in coordinating
energency food responses, as was the case in Chad, but npbst have
limted capabilities to manage such efforts or to effectively
carry out operational activities such as food distribution
Strengt heni ng these capabilities, especially in chronic-drought
countries, helps foster governnment comritment to deal with food
energenci es; the existence of a nore capabl e host governnent,
such as in Mali, can result in its undertaking nore
responsibility for coping with the energency.

3. Donor Coordination

Ful ly effective coordination anong donors was not achi eved
in all cases (e.g., Sudan), but where coordi nati on was best, the
i mpact of emergency food assistance prograns was enhanced (e.g.,
Mal i and Chad). Donor coordination was nost effective when begun
prior to or early in the drought cycle and, as in Mali, when
donors were collectively involved in identifying and assessing a
food enmergency. Donor coordination is nmaxinized when both USAID
M ssions and A |.D./Washi ngton play active roles and when the
host government is the principal coordinating agent at central
regional, and local levels (as in Chad).

4. Private Voluntary Organi zations

I ndi genous and foreign private voluntary organi zati ons
played a vital role in enmergency food assistance efforts in
Sudan, Mali, and Chad. They were a mmjor factor enabling
successful distribution of massive volunes of food in rura
areas. Their role included, but was not linited to, identifying
groups and areas in need of energency food, targeting and
di stributing food, nonitoring the distribution and end use of
food, and coll aborating with governnment, donors, and
i nternational agencies. These activities involved several nodes
of food distribution such as general feeding, resettlenent, food
for work, and suppl enental feeding. The participation of PVGCs
wi th host governnments, USAI D M ssions, other donors, and
i nternational organizations enhanced cost-effectiveness and
overall programresults. PVO work in increasing the
devel oprent al i npact of energency food assistance could be
substanti al .

5. Private Sector

The private sector played an effective role in Sudan, Mli,
and Chad, principally in logistics. The contribution of the
private sector can be expanded as a neans of |ightening the
burden of public sector institutions and increasing the inpact of
energency food assistance prograns. |ncreased USAI D M ssion
authority to contract for private sector resources and nore



experience in using themw ||l increase the contribution of this
sector to energency food assistance efforts.

6. Targeting

Targeting individuals, households, or areas in need of food
i ncreased the inpact and cost-effectiveness of energency food
assi stance. This was especially apparent in Chad, which used
rapid nutritional surveillance extensively. The use of both
soci oeconomic and nutrition/health data for targeting throughout
a food energency cycle nmaxinizes programinpact and cost-effec-
tiveness.

7. Preparedness and Key Information

In Sudan, Mali, and Chad in 1984-1985, there was a striking
| ack of preparedness despite its being the third or fourth year
of the drought. Host governnents, USAID M ssions, and ot her
donors had done virtually no preplanning for another year without
rain. Dealing with a severe drought cost effectively and in a
tinmely manner was extrenely difficult in all these countries.

The key information needed for baseline devel opnent, early
war ni ng, needs assessnment, targeting, and inpact assessment was
unavai l abl e, untinely, or inaccurate in Sudan, Mali, and Chad.
As a result, for exanple, needs assessnments in each country were
far off the mark, a factor that affected all aspects of planning
and inplenmentation. |In addition, accurate inpact assessnent was
i npossi ble due to the lack of baseline data. Lack of key
information contributed to the untineliness of responses to the
drought in all three countries. Wthout adequate and accurate
i nformation, neither the host governnent nor donors were willing
to act decisively.

Tradi tional coping nmechani snms, such as sharing of food,
usi ng fam ne foods, noving cattle to different |ocations, sending
famly nenbers out to find wage work, and migrating, greatly
reduced suffering and saved nmany lives in Sudan, Mali, and Chad.
These nechani sns extended distribution of energency food over
time (e.qg., by supplenenting it with fam ne foods) and to others
(by sharing). Traditional paternalistic relationships whereby
village | eaders all ocate food anong those in the villages al so
were an effective formof sharing enmergency food, especially in
Chad and Sudan. Because copi hg nmechani sns were very effective,
shortfalls in reaching target |evels of energency food
di stribution did not have the negative inpact sone had feared.

For exanpl e, many people in all three countries depended solely
on fam ne foods for extended periods of tine. Better infornation
about these coping nmechanisns will assist in the design and

i mpl ement ati on of energency food assistance prograns.

The African fam ne occurred in stages in Sudan, Mali, and
Chad, and people affected coped differently with each stage. |If
understood in the context of the stage of fam ne in which they
occur, these responses (e.g., selling jewelry, sending a fanily
menber away to find work, nmoving in with relatives, or noving the
entire househol d) can be used to guide famne relief planning and
as a trigger for appropriate food aid interventions.

8. A I.D Mnhagenent



Gven the linted staff resources applied to the energency,
USAI D M ssions in Sudan, Mali, and Chad achi eved a great deal.
However, the managenent of energency food assistance prograns by
USAI D M ssions and A |.D./Washington was attenpted in Sudan,
Mal i, and Chad within nornmal devel opnent channels and nostly by
persons with little or no food enmergency managenent experience.
A further managenent hindrance was that USAID M ssions were
understaffed as well. Thus, although food energencies are
particul arly anmenable to good managenent and experience, USAID
M ssions and A |.D./Washi ngton used | ess of both than was
i Mmedi ately available to them This |lack of personnel
experience, |ack of special admnistrative and funding
procedures, and understaffing reduced program i npact and
cost -effectiveness.

9. Linkage Between Energency Food Assistance and Devel opnent

In Sudan, Mali, and Chad the same problem |ack of adequate
incone, is at the root of both underdevel opnent and food
energencies. Thus, there are two key |inks between devel opnent
and food energenci es: whether devel opnent prograns are designed
to preclude such energenci es and whet her energency food
assi stance is designed to be devel opnental (i.e., ained at
i ncreasing incone inmediately and in the | onger tern).

Devel opnent progranms in these countries were not ained at

i ncreasing the econonmic well-being of groups nost vulnerable to
drought (e.g., Mali). Wen drought occurred, the inconme of these
groups col |l apsed, leading to fam ne and necessitating energency
food assistance for them Nor were nost energency food assistance
prograns (except for resettlenent efforts in Chad and nmni nor
food-for-work projects in Mali) designed to neet i mediate
food/i ncone needs while al so produci ng househol d, |ocal, or

nati onal assets that could increase incone over the longer term
Thus, as val uable and inportant as both devel opment and food
energency prograns were in these three countries, none of the
three prograns focused effectively on the |inkages between

devel oprment and food energency situations.

10. Packagi ng of Resources

Ener gency food assi stance al one was not enough in Sudan
Mali, and Chad. Qher resources (e.g., noney, transport, tools,
seed, and technical assistance) were necessary to nake effective
use of the energency food. Certain distribution nodes, such as
resettlenment in Chad, required a broader nmix and | arger anount of
these additional resources than did general food distribution in
Mal i and Sudan. \Were these resources are avail abl e and
appropriately conbined with food assistance, the inpact of the
energency food programw ||l be enhanced.

In Sudan and Mali, general feeding was carried out for an
ext ended period wi thout being conpl emented with suppl enent al
feeding inputs. This substantially reduced the inpact of the
overall effort on the nost vul nerable of those affected by the
drought -- especially the children.

Health inputs were not provided initially with the enmergency

f ood assistance in Sudan, Mali, or Chad. |In Chad this was
because the health infrastructure was so limted. |n Sudan and
Mali, the lack of integration of health inputs with energency

food assi stance was due to poor programdesign. This |ack of



health-related inputs al so reduced the effectiveness of energency
assi stance efforts, especially in nmeeting the needs of the nost
vul ner abl e groups.

11. Measur enent

In Sudan, Mali, and Chad, initial l|ack of nonitoring
resulted in not knowi ng what the prograns were achieving and what
changes were needed to inprove their inpact. Mnitoring, which
was i nplenented very late in all three countries, was used
primarily to ensure that specific procedures were being foll owed.
Because eval uation was not built into the three prograns
initially, there was no attenpt by any of themto establish
baselines or to obtain or develop information that woul d enabl e
programinpact to be determ ned and assessed.

STRATEGY AND RECOMVENDATI ONS FOR ACHI EVI NG U. S. EMERGENCY
FOOD ASSI STANCE OBJECTI VES FOR THE FUTURE

Strat egy

The eval uation of the African emergency food assistance
program suggests ways to realize U S. energency food assistance
obj ectives over the next decade. First, a reinforcenent of the
US. policy aimed at solving Africa's long-termfood and
agricultural problenms is needed. Second, this reinforcenment can
be achieved by a redirection of U S. strategy to help vul nerable
African |l owincome countries, pending such devel opnent, to avoid
or contain w despread food energenci es by preplanning for and
anticipating food shortfalls so they do not build up to crisis
proportions. Third, this strategy of focusing on the nost
f ood-vul nerabl e of African |owincone countries should be based
on a partnership approach with other major donors, country
governnents, and PVGs. Fourth, the evaluation of the U S
response to the African fam ne yielded the follow ng six strategy
el enments for hel ping those African governments concerned and for
realizing U S. energency food assi stance objectives in the
future.

-- Develop key information as a central basis for energency
food assi stance responses and for early identification
of inpendi ng energency situations.

-- Ensure excell ent managenent of energency food assi stance
efforts -- from preparedness through eval uation

-- Reinforce |inkages between energency food assistance and
| onger term devel opnent.

-- Build host government capabilities and commitnents to
deal with food energenci es.

-- Strengthen donor coordination in this effort.

-- Monitor and evaluate the effort and food energency
responses cl osely.

Reconmendat i ons



1.

Prepl anni ng and Key | nformati on Needs

A. |l .D./Washi ngt on shoul d sel ect the nost vul nerabl e coun
tries{1} for preplanning and early warning system
enphasi s; consideration al so should be given to regiona
organi zations with capabilities to support early warning
syst ens.

For sel ected countries, USAID M ssions and ot her key
actors should assist the host country in docunenting
the state of preplanning, design a preplan system and
establish the elenents of the preplan

USAID M ssions in selected countries should include in
their Country Devel opment Strategy Statement a section
on drought planning that would

- Show the rel ationship of planned devel opnent
assi stance to at-risk groups and drought-prone areas

- Specify existing preplans and action plans for
respondi ng to drought

- Show how energency food assistance will be used
devel oprentally if it is needed

A.l.D./Washi ngton should continue efforts in selected
countries to expand USAID M ssion capability to anal yze
and eval uate needs assessnents.

USAI D M ssi ons shoul d assi st host governnents in
strengthening or creating systens for providing

i nformati on necessary to assess needs and for naking the
needs assessnent.

A l.D. should urge and hel p host governnents to
acconplish the foll ow ng:

- Institute standard periodic surveys of drought-prone
ar eas

- Provide for at |east an annual scrutiny of relief and
energency food needs of their rural conmmunities and
the evol vi ng devel opnent situation

- Undertake, sinultaneously with the needs assessnent,
a detailed analysis of the country's |ogistica
capacity

A. l.D./Washi ngton should work with USAID M ssi ons

i medi ately to docunent stages-of-drought responses to
devel op appropriate indicators for an early warning
systemin the selected countries. These efforts should
concentrate on identifying soci oeconom ¢ indicators that
reflect the income and wealth status of at-risk
househol ds. These should trigger appropriate food aid

i nterventions.

In 1984-1985, 10 countries in Sub-Saharan Africa
accounted for 80 percent of U S. food shipnents:



Bur ki no Faso, Chad, Ethiopia, Kenya, Mali, Mauritania,
Mozanbi que, Niger, Sonalia, and Sudan. Qher countries
warranting consideration for assistance include
Senegal , Lesotho, Botswana, Zi nbabwe, Zaire (Shaba
Provi nce), and Zanbi a.

2. Managenent: From Preparedness Through Eval uati on
A. | . D./Washi ngt on

-- A 1.D. should establish a conputerized roster of Agency
personnel and private sector firnms who have had previous
experience in nanagi ng energency food and nonfood
assi stance prograns. Special procedures should be
devel oped to pernit transfer and use of these resources
as needed.

-- A l1.D. should pre-establish special procedures and
admi ni strative channels for carrying out the food
energency action plans of USAID M ssions, especially
i ncremental shipnents of food to neet inpending
energencies; the Africa Bureau, with the A I.D. Ofice
of Foreign Disaster Assistance and the Bureau for Food
for Peace and Vol untary Assistance, should preplan for
the eventuality of another big multicountry and
mul tiyear drought in Sub-Saharan Africa, including
standby arrangenents for fast-track deci si on-maki ng and
nmobi | i zati on of resources.

-- Gven an energency, A l.D. should increase its
del egation of authority to its Mssions to reduce
adm ni strative delays. For exanple, an allocation of $3
to $5 million to each USAID M ssion in affected

countries to be used to accelerate the response to the
energency would enable early action. Such an allocation
shoul d be conpl enented by tenporary duty assignments of
necessary contracting and | egal assistance personnel.

-- A1.D. should prepare and i ssue a new operational manua
and gui dance for USAID M ssions to include guidelines
for the foll ow ng:

- Preplanning, early warning systens, program
identification and design, inplenentation, nonitoring
and eval uation

- Strengtheni ng host governnment capability to manage
drought di saster and food energency situations,
particularly in rural areas

- Encouragi ng cooperation/coordination with other
donors

- Involving the private sector and PVOs in energency
food assi stance prograns

- Linking drought planning and energency food
assi stance prograns to devel opnent

Host Gover nnments



Host governnents should play a pivotal role in nanagi ng
and coordi nating food enmergency assi stance efforts.
USAI D M ssi ons shoul d not bypass the host governnents
(even those with limted capabilities) in the

deci si on-maki ng process. This is especially inportant
in chronic-deficit countries in order to build up public
sector capacity to respond to future food energencies.

Central governnents of host countries should be
encouraged to extend their emergency food assi stance
coordinating efforts down to regional and district

| evel s, drawing on help fromPVGs, internationa
organi zati ons, and donors.

A.1.D. and PVGCs shoul d encourage | ocal governnent
participation in and inplenmentation of food allocations,
food-for-work projects, and other |ocal aspects of food
emer gency prograns.

Private Voluntary Organi zations

PVGs (indigenous and foreign) should be key actors in
all stages of energency food assistance

prograns -- identification, planning, inplenmentation
and evaluation. Their efforts should be supported

jointly by the host governnent, other donors, and USAID
M ssions and nonitored by the organizational structure
agreed upon to nmanage the enmergency food effort.

USAI D M ssions shoul d finance as appropriate and
cooperate fully with PVOs as channels to help the host
government devel op distribution systens and nanage
distribution of food to rural areas.

For the nost vul nerable countries, A |.D./Wshington
shoul d work out preset standby arrangenments with one or
nmore PVOs to ensure their rapid response when a food
energency is identified.

Private Sector

Private sector resources (e.g., transport conpanies)
shoul d be used to hel p neet energency food assi stance
needs whenever feasible to lighten the |oad on already
seriously overburdened governnents.

USAID M ssions in the nost at-risk countries should
prepare, as part of their preplanning effort, an

i nventory of private sector resources that could be used
during a food energency. Specific neans for using such
resources should be included in each USAID M ssion's
prelimnary action plan.

Pr ogr am Desi gn

USAI D M ssions, in working with host governnents and
ot her donors on the kinds of food distribution
mechani sns to be used, should enphasi ze nodes that



target beneficiaries specifically, given the

ci rcunmst ances invol ved; although general distribution
can be targeted effectively, food-for-work,

suppl enental feeding, resettlenent, and sinilar
prograns usually are better targeted on specific
househol ds and shoul d be the preferred nodes; where
general feeding is used, USAID M ssions shoul d work
with the host governnent, PVGCs, and ot her donors to
carefully target and nonitor such efforts.

-- USAID M ssions shoul d sel ect distribution nodes nost
appropriate both to enhance devel opnent and to neet
energency food needs; first preference should be given
to food for work, cash for work, and other nodes that
directly increase household, village, or national
productive assets; special consideration should always
be given to converting free general distribution into
| ocal | y nanaged food-for-work or cash-for-work
activities. Adequate resources for naterials,
supervi sion, and technical assistance should be
provi ded.

-- General and suppl enental feeding and health care shoul d
be programmed together as part of USAID M ssions'
prelimnary action plans; mechani sns for providing
suppl enmental feeding and health care in rural areas
shoul d be identified and preset as a part of the
prepl anni ng process in the nost at-risk countries.

-- Targeting of energency food assistance should be a
priority and based on nutrition/health and soci oecononic
criteria. Socioeconomc criteria should be used when
the inpact of a drought has not reached the stage of
severe malnutrition and to conplenent health/nutrition
criteria whenever possible.

-- Traditional coping nmechanisns shoul d be understood so
that responses to drought can be interpreted accurately
and to enable these factors to be accounted for in
program pl anni ng and i npl enentati on and to avoid
creation of dependency.

3. Linkage of Energency Food Assistance to Longer Term
Devel opnent

-- Energency food assistance efforts should aimto increase
beneficiary income both in imediate terns and in the
| onger run. Energency uses of food that increase
househol d, local, or national assets while neeting
i medi ate nutritional needs shoul d be preferred.

-- Food energency activities should be used to deliberately
retain beneficiaries where their devel opnent potenti al
is highest. This will usually be in situ, but that is
not a panacea. Resettlenent sites, as in Chad, or even
canps may provide better opportunities to use food for
devel opnent than would an in situ approach

--  Wiere appropriate in chronic-drought countries,
devel opnent activities should focus on groups vul nerable
to drought-caused incone coll apse as one direct neans of



avoi ding recurring fam ne

USAID M ssions in the nost vul nerable countries should
i ncrease food-for-work or cash-for-work efforts (in
conjunction with nonetized food assistance) in chronic
drought - prone areas prior to and as part of energency
food responses; USAID M ssions in each of these
countries should experiment with local or village
managenent of such projects to identify ways to expand
t hem qui ckly during food energencies; and specific
food-for-work, cash-for-work, and other projects that
use food to produce household, |ocal, or national
productive assets should be devel oped in advance to be

used as necessary in drought-prone areas.

4. |Increasing Host Governnent Capabilities and Commitnent To

Deal

Wth Food Energencies

USAI D M ssions should work with host governnents and

ot her donors to design energency food assi stance
prograns to support the devel opment process by buil ding
central and regi onal governnent capability and
conpetence to plan for and nanage energency food and

di saster relief programs and by involving |ocal and

di strict governnment institutions in planning and

i mpl ementi ng such prograns.

USAID M ssions in countries with chronic food deficits
shoul d work as closely as possible with the host
governnment and ot her donors to devel op a national food
strategy and integrated food and agricul tural

devel oprment prograns; a joint plan for energency food
assi stance should be prepared in |ight of the national
food strategy and ongoi ng food and agricul tural

pr ogr ans.

5. Strengt heni ng Donor Coordination

USAI D M ssi ons shoul d support donor coordination by the
host governnent even if its administrative capability is
weak. Full support fromA. |.D., other donors, and the
United Nations should be provided to assist the
government in fulfilling this role. If this is not
feasible, an international agency (e.g., Wrld Food
Program) is the second choice

Donor coordination should be started at the prepl anni ng/
drought - proofi ng stages, and all najor donors shoul d
participate in the needs assessnent fromthe outset to
obtain nore rapid agreenment on the nagnitude of the
probl em

A. | .D./Washi ngton should assunme primary responsibility
for coordination between capitals/headquarters of
donors, particularly as it concerns |evel of support.
USAI D M ssions shoul d ensure coordination at the
country level to avoid duplication, encourage sharing
of tasks, establish priorities, and so forth.

A. | .D./Washi ngton and USAI D M ssions should work with



host governments, the United Nations, najor donors,
PVGs, and the private sector to devel op integrated
energency food assistance plans with firmtine

schedul es for the delivery of the materials, equipnent,
manpower, and food needed to mitigate the effects of
the energency.

6. Monitoring and Eval uati on of Emergency Food Assi stance
Activities

AFRI CARE

A I.D.

CCAV

Cl LSS

CNAVSV

CONCASED

EEC

FANA

FAO

GDP

LI CROSS

M_CCN

MSF

OFDA

OPAM

Detail ed nonitoring and eval uati on of
A.l.D./Washington's continuous effort to inprove
energency food assi stance prograns shoul d be undertaken
during actual food energencies; USAID M ssion staff
shoul d be expanded when necessary to inprove nonitoring
results, and prograns should include a provision for
eval uati on.

USAI D M ssions and other donors shoul d hel p host

governments strengthen their capability to nonitor food
enmer gency assi stance prograns.

GLCSSARY OF ABBREVI ATI ONS

U. S. nongovernmental organization
- Agency for International Devel opnent
- Coordination Conmittee for Energency A d

- Permanent Inter-State Committee on Drought Control in
t he Sahel

- National Conmittee for Aid to Drought Victins (Mali)

- Inter-Mnisterial Coordinating Committee (Chad)

- European Econonic Conmmunity

- Food Aid National Adm nistration

- Food and Agriculture Organization

- gross donestic product

-  League of International Red Cross

- Mnistry for Control of National Disasters (Chad)
- Medecins san Frontieres

- netric tons

- Ofice of Foreign Disaster Assistance

- National Gain Marketing Board (Mali)



ONC - National Cereals Ofice (Chad)

OXFAM - Oxford Fam ne Relief Organization
PVO - private vol unteer organi zation
REDSO - A l.D. Regional Econom c Devel opnent Services Ofice
SECADEV - Secours Catholique et Devel oppenent
UNDP - United Nations Devel opment Program
UNDRO - United Nations Disaster Relief Organization
UNECS - United Nations Ofice of Enmergency Qperations - Sudan
UNICEF - United Nations Children's Fund
USAI D - U S Agency for International Devel opnent field
M ssi on
USDA - U S Departnent of Agriculture
WFP - Wrld Food Program
W/RO - Wrld Vision Relief Oganization

1. | NTRODUCTI ON

This section outlines the general scope of the eval uation
and sets the context for a synthesis of the individual country
studies. This section also summarizes the purpose and
net hodol ogy of the evaluation and descri bes the extent of the
African food problemand the U S. response for all of Sub-Saharan
Afri ca.

1.1 Purpose, Scope, and Mt hodol ogy

The principal objectives of the evaluation were as
foll ows:

-- Assess the tineliness, appropriateness, and inpact of
energency food aid prograns in Africa and suggest ways
they can be inproved

-- Assist USAID M ssions, private voluntary organi zations
(PVGs), host governnents, and other donors in the
progranm ng of future energency, rehabilitation, and
di saster prevention activities

-- Provide A I.D. and the donor community with | essons
| earned regardi ng the planning, design, inplenentation,
and eval uation of emergency aid prograns, wth enphasis
on how they can nore effectively foster |ong-term
devel oprent initiatives and contribute to increased
food security.



The generic scope of the evaluation (see Appendi x A)
illustrates the many issues addressed during the preparation
field work, and witing of the three country reports and this
synthesis report. (Sunmaries of the three country reports are
i ncluded in Appendix B; the reports will be published separately
as A |.D. Eval uation Special Studies.)

Met hodol ogically, the evaluation teamdivided up to carry
out country evaluations in Sudan, Mali, and Chad. Each country
t eam depended on secondary source reviews, interviews, and
observations in Washington and in its respective country. Upon
conmpl etion of the three country evaluations, a core team prepared
this report, which synthesizes the central |essons |earned from
the three country studies (Section 2), then draws on them and on
ot her sources to devel op generic | essons | earned (Section 3).
The | essons | earned are designed to bring out practical
suggestions for dealing with food energency situations in the
future.

1.2 Nature and Scope of the Emergency

I n Novenber 1984, Sub-Saharan Africa suffered the effects of
the nost severe drought and fanmine in its history. Harvests in
1984-1985 were bel ow average in nearly every country, and many
countries were experiencing their third, fourth, or nore
consecutive years of drought (Departnment of State, A 1.D. 1985).
Twenty-one countries were listed by the Food and Agriculture
Organi zation (FAO as nost severely affected (FAO 1985).

Al t hough total food production in Sub-Saharan Africa dropped only
3 percent between 1981-1982 and 1983-1984, per capita food
producti on dropped 8 percent during the sane period (USDA 1984)
as popul ation growmh averaged 3.1 percent a year. Those
countries nost severely affected by the 1983 drought had
experienced an average fall in grain production per capita of 2
percent per year between 1970 and 1984 (World Bank 1984). This
decli ne was aggravated by factors such as war and civil strife.

Qut of a total population of approximately 380 million in
t he Sub- Saharan region (Wrld Bank 1984), between 150 and 200
mllion people were at risk -- at least 30 mllion of them being
seriously threatened (Departnent of State, A |l.D. 1985). Figures
on popul ations and death rates due to the fanine are very
difficult to obtain, although an indicator is the estimte that
100, 000 persons died of starvation in Myzanbi que alone in 1984
(Ebel 1985).

The affected popul ation was particularly susceptible to
drought conplications because of severe poverty and relative
i solation. An average of 80 percent of the Sub-Saharan African
popul ation lives in rural areas and consists primarily of
subsi stence farmers and | owi ncome househol ds. Today, four out
of five Africans depend on agriculture for their livelihood.
Neverthel ess, agriculture's average contribution to the gross
domestic product (GDP) of npbst Sub-Saharan African countries
declined from42 percent in the 1960s to 22 percent in 1980 (Ebel
1985). Approximately 20 percent of the African popul ation
consunmes |less than the diet needed to remain in good health --
100 nmillion people are estimted to be severely hungry or



mal nouri shed. The Wrld Bank estimates that between 65 and 80

percent of Africans will be living below the poverty |ine by 1995
due to an estimated 0.7 percent annual fall in per capita GDP for
Sub- Saharan Africa over the next decade. In addition, in 1984

Africa had approxi mately 400, 000 refugees (Wrld Bank 1984).
This figure is undoubtedly higher follow ng the popul ation
di spl acenents resulting fromthe drought.

Actual food inports in Sub-Saharan Africa in 1984 total ed
20,099.043 million metric tons (M) -- a 240 percent increase
over 1981 inports and a 95 percent increase over the 1981-1984
i mport average. Actual food inports in 1985 total ed
approximately 12.273 mllion MI (of which 48 percent was
noncommercial food aid). This represents a 114-percent increase
over 1981 inports and a 19-percent increase over the 1981-1984
i mport average (FAO 1980-1984; 1986). Initial U S. Departnent of
Agriculture and A.1.D. estimates of 1984-1985 food aid needs to
mai ntain the predrought status quo called for approxinmately 4.5
mllion MI of food fromthe world donor community for the
1984-1985 crop year (USDA 1984 and 1985). These tonnages were to
be distributed on a continent of 8. 574 million square niles
(slightly over three tines the area of the United States) that
| acked the necessary port, inland transportation, comrunication
and social services infrastructure and therefore required
substantial additional assistance in areas such as transportation
and health care.

1.3 Extent of the U S. Response

The U. S. response to this crisis in fiscal year (FY) 1985
was enornous, anounting to over 3 million MI, of which nearly 2
mllion MI was energency food aid and over 1 nmillion MI was
regular food aid. This represented a 130-percent increase in
food aid contributions from 1983-1984 for the Sub-Sahara. The
total value of the food aid was over $1.08 billion, 60 percent of
whi ch was energency or grant assistance targeted at people
severely affected by the drought. The energency aid was
furni shed through the PL 480 Title Il and Section 416 prograns,
suppl enented by the rel ease of the Food Security Wheat Reserve.
The total energency food contribution was valued at $770 nmillion
including freight (Smth 1985). Additional contributions were
provi ded through carryover comritments fromFY 1984. A
substantial portion of this assistance was provided to Sudan,
Mali, and Chad. Table 1 illustrates the relative country and
contribution size.

Total food contributions fromthe U S. Governnent to
Sub- Saharan Africa represented nearly 50 percent of the overal
tonnage provided by the donor community as a whole and tw ce as
nmuch as was provided by the second | argest donor -- the European
Economi ¢ Community (Department of State, A 1.D. 1985). U S. food
aid was supplenented with food distribution assistance provided
by the Ofice of Foreign Disaster Assistance (OFDA) in the anpunt
of $90 million for transport and $1.8 million in services
provi ded by the Departnent of Defense (Smith 1985) |n addition,
approxi mately $125 to $200 million in emergency aid was provided
to Sub-Saharan Africa by the U S. public through private
vol untary organi zati ons, churches, schools, corporations, and
i ndividuals. The private sector contribution anmounts to 18
percent of total U S. comodity and noncommodity food assi stance.



This illustrates both the generous efforts of the U S. public and
the critical role of the U S. prograns.

Table 1. Energency Food Assistance Provided by A l.D. and O her

Donors in 1984-1985 (FY 1985) to Sudan, Mali, and Chad
and Sub- Saharan Africa as a Wol e

Enmer gency Food Assi stance (000's M)

Tot al
Popul ati on u. S PL 480 Committed
Country/ Size (mllion) Titles Title QO her
as of Region sq. mles) (est.) I &I11 11l Donors
10/ 3/ 85
Sudan
986, 000 21.5 319 591 391 1301
Mal i
478, 000 8.3 None 95 177{ a}
272
Chad
496, 000 4.0-5.0 None 75 135 210

Sub- Saharan Africa

(excl udi ng South

Africa)

8, 574, 000{ b} 380{b} 918, 423{c} 1,770.5{c} 3,713.3{c} 5,483.8

{a} FAO 1986.
{b} World Bank 1984.

{c} US Departnent of State, A I.D., 1987 Congressional
Presentation. (A |.D. anount covers FY 1985
Title | and Il. Total food aid to Africa in 1985,
i ncluding Section 416 and Food Security Weat Reserve
Commodi ties, was over 3.0 million M.)

Source: Energency food assistance program
country studies for Sudan, Mali, and Chad.

The total value of food and nonfood energency assistance to
Africa in FY 1985 (including all OFDA funds) was roughly tw ce
the val ue of devel opnment assistance (excluding that fromthe
Economi ¢ Support Fund) to Sub-Saharan Africa during the same
peri od.



2. THREE COUNTRY REPORTS -- A SYNTHESI S OF LESSONS LEARNED

2.1 Wy Sudan, Mali, and Chad Wre Chosen for Field Eval uations

Sudan, Mali, and Chad were selected for evaluation of their
energency food assistance prograns for 1984-1985 because they
accounted for 40 percent of U S. food aid to Sub-Saharan Africa
and were representative of the drought and famine situations that
faced many countries in the Sahel and, nore generally, in a broad
band across Africa south of the Tropic of Capricorn. The year
1984-1985 was the fourth year of drought for Sudan and Chad and
the fourth in 5 years for Mali.

Sudan is the largest country in Africa geographically (a
little less than 1 nillion square niles -- the size of the United
States east of the Mssissippi), with a population of 21.5
mllion.

In normal years it is a food-surplus country exporting
sorghumto the Mddle East. Sudan has had little history of
drought, so adequate Governnent nechani sns for dealing with the
drought were linmted. The change of Governnent in early 1985,
civil unrest in Southern Sudan, substantial nunbers of refugees
from Et hi opia and Chad, and budgetary problens added to the
difficulties of responding to energency food assi stance needs.
In FY 1985 the United States provided 67 percent of Sudan's
energency food assi stance.

Mali is the size of Texas, New Mexico, and Kansas (478, 000

square mles), with a population of 8.3 nmillion. It is a chronic
food-deficit country with nmechanisns in place for dealing with
drought. Mali is |andlocked, which increased the lead tine

required to deliver energency food shipnments and general ly made
logistics difficult. In FY 1985 the United States provided 35
percent of Mali's energency food assistance.

Chad is the size of Texas, New Mexico, and Col orado

(496, 000 square mles), with a population of 4 to 5 mllion. |In
recent years it has required food inports and is likely to
continue to need themfor the next few years. |npressive

coordi nati on nmechani sns were set up by the Governnment of Chad
between itself, private voluntary organi zati ons (PVGs), and nmj or
donor countries. The recent civil war, Libyan troops occupying
the northern third of Chad, a newly reestablished civil service,
and danmage and deterioration to the limted infrastructure nade

i mpl ementation of the programdifficult. Chad is also

| andl ocked. In FY 1985 the United States provided 36 percent of
Chad' s energency food assi stance.

2.2 Analysis and Synthesis: Lessons Learned and Specific
Recomrendat i ons

This subsection presents | essons |earned as distilled from
the three country evaluation reports (see Appendix B), a brief
di scussi on of relevant country findings, and several specific



recommendati ons. The | essons | earned and reconmmendati ons are
presented under the followi ng subject natter areas:

-- Preparedness: preplanni ng and contingency pl anni ng

-- Donor coordination

--  Needs assessnent

--  Project design

-- Distribution mechani sns

-- Managenent

-- Timng

-- Inpact (elenents that affect it)

-- Monitoring and eval uation

-- Devel opnent/ enmergency food assi stance |inkages

Under these 10 headi ngs, 48 | essons | earned were drawn from
the detailed findings, conclusions, and recommendati ons of the
country eval uations. These |essons |earned have in turn been
used to frame specific recomendations under each headi ng,
addressed primarily to A 1.D.. In working with these 10
headi ngs, it occasionally has been useful to repeat infornation
set out earlier.
For exanpl e, sone issues related to timng are also inportant in

project design. Donor coordination is inportant in considering
prepl anni ng and needs assessnment as well as program design.

2.2.1 Preparedness: Preplanning and Contingency Pl anni ng

Lessons Lear ned

-- Preplanning is essential to nore effective energency
food distribution prograns and nmust be undertaken before
there is a food enmergency problem

-- Stages-of-drought analysis is an inportant but generally
unrecogni zed tool for preplanning and identification of
i npendi ng food energenci es.

-- Basel ine informati on and data are essenti al
Preplanning is required to collect the key information
needed to assist the at-risk population in disaster
ar eas.

-- Selection of key decision-makers ahead of tine is
i mportant.

-- FEarly warning is critical for preparedness but is not
yet reliable nor sufficient for emergency food planning
and preplanning. Early warning systens need to
i ncorporate periodic reviews of the food and



agricultural situation in drought-prone areas by

regional, district, and |ocal governnment personnel, who
shoul d be backed up by specialists provided by the
central governnent.

-- USAID M ssions should ensure that the information
available to themprior to and at the beginning of a
food enmergency is linked directly to the guidelines for
deci di ng when a food energency exi sts.

Di scussi on

After many consecutive years of drought in Sudan, Chad, and
Mali, the lack of preparedness was striking in all three
countries, both for the drought and for energency food shortages
in rural areas, whose traditional village stocks had been
exhausted. This was true despite fairly good early warning
information (as in Mali). Preplanning and conti ngency planning
woul d have i nproved preparedness, reduced the response tine, and
i mproved the inpact of the programs carried out to deal with the
nmassi ve food shortages that faced the rural popul ations in Sudan,
Mali, and Chad in 1984-1985.

Key information was lacking in all three countri es,
particularly reliable data on the population in disaster areas
and on food production and stocks, including the availability and
use of famine food. Better preplanning and nore tinely and
adequat e responses woul d have been possible in these countries
had t he stages of drought been better understood and nore
carefully nonitored

Going into 1984, the Sudanese Governnent had done little or
no preplanning. This nmeant that as the magnitude of the fam ne
becane evident with the failure of the 1984 crop, there was very
little preparedness. The exception was in planning for urban
areas: at the Governnment's request in 1983, USA.|.D./Khartoum
had i ncreased the size of the Title I/I1l program providi ng wheat
for sale in urban areas. The USAID M ssion had planned well for
the U S. energency food assistance programin 1984-1985, but
little was done in contingency planning.

In Mali, preparedness and planning for w despread rural food
shortages were insufficient despite early warnings because (1)
informati on was deficient on the extent and character of these
food shortages in rural areas and (2) systens for dealing with
energency food distributions in rural areas (in contrast to those
for urban areas) were underdevel oped and unable to cope with the
| arge-scal e distributions required for isolated rural comunities
in the disaster zones. The linmted grain supplies avail able
t hrough National Food Security Stocks were geared primarily to
urban security.

Chad had al nbst no early warning or energency preparedness
pl anning capability. Wen the rains failed in 1984, donors
followed their customary practice (given the |ack of an early
war ni ng system and prepl anning) of waiting until the 1984 harvest
data were actually in hand before acting. More tinely action
woul d have been possi bl e had donors and the Governnent of Chad
recogni zed the validity of stages-of-drought analysis.



Characteristics of each stage and specific distribution nodes
were identified in the Chad report (see Table 2).

Speci fi ¢ Recommendati ons{ 1}

Prepl anni ng and preparedness shoul d be seen as a way for

African governnents to anticipate and dea

nore easily

wi th i npending food energencies and fam nes before they

escalate to crisis situations.

Prepl anni ng shoul d begin early by concerned governnents,
working with USAID M ssions and other donor assistance;
it should cover such matters as the follow ng:

Tabl e 2.

St age Characteristics{a}

1 Food will not last until next
harvest; married nen | eave

for urban jobs to get food; wonen
sell goods, services, jewelry,
househol d effects

Pastoralists take herds farther
afield; mlk production drops

Mal nouri shrent begi ns, especially
anong the poor and pastoralists;
peopl e sell goods, services, |ast
of possessions

Pastoralists nove fanmly and
dwi ndl i ng herds south or abroad
Better off remain in villages;
urban areas fl ooded by severely

mal nouri shed, displ aced persons,
beggars; canps spring up

Advanced aggravat ed nal nouri shnent;

canps with nore di sadvant aged and
vul nerabl e groups; those who can

| eave towns for famne foods in
rural areas
Rai ns return; better off have

means to cultivate and reestablish
herds; many stuck in canps and
urban areas; poor are destitute,
unabl e to begin again w thout help

Stages of the 1981-1985 Famine and Its Effects in Chad

Renedi es

In situ food for
wor k

Wl |'s and borehol es
for pastoralists

In situ feeding
Food for work

Resettl e

pastoralists
in better areas

Resett| enent schenes
Food for work
Targeted feeding for
wor se of f

Reset t | enent

Food for work
Feedi ng centers
Ceneral Distribution
Seeds, tools, etc.

Target ed feedi ng
Food for work
Seeds, tools, etc.
Resettl enent or
transport hone

{a} Although these stages appear to be linked with the

years of the fam ne,
amount of rainfall,
soci al

in fact they are tied to the
the ecol ogy of each area,
constitution and condition of the popul ations,

t he



and simlar factors.

- ldentifying potential at-risk groups

- Ascertaining the kinds of food that m ght need to be
provided in a drought situation

- (Obtaining baseline data
- Assessing logistic capabilities
- ldentifying food distribution nodes and channel s

- Establishing an early warning system and predisaster
pl anni ng nucl eus group

- Setting up criteria for declaring an energency

Gven the Iinmted resources available, A I.D./Wshington
shoul d sel ect 10 "nobst vul nerable"{2} countries in terns
of people and funding, for special preplanning and

fam ne early warni ng system enphasi s.

A. | .D./Washi ngton should work with USAI D M ssi ons

i medi ately to docunent stages-of-drought responses in
Sub- Saharan countries and to devel op systens for

gat hering such information as part of each country's
early warni ng nechani sm

A. | .D./Washi ngton shoul d assist USAID M ssions in
preparing internal guidelines for deciding when a food
ener gency exi sts.

For the Sub-Saharan countri es consi dered npst
vul nerabl e, A.1.D./Washi ngton should ask USAI D M ssi ons
to do the foll ow ng:

-  Docunent with the governnent the state of preplanning

- Establish, in concert with others, the el enents of
the preplan

- Develop a specific prelimnary action plan for
dealing with a food enmergency that includes early
war ni ng data, needs assessnent, |ogistics, funding,
managenent, government and donor coordination, and
di stributi on nbdes and channel s

USAI D M ssi ons shoul d support work by host governnents
to localize (i.e., to base on |ocal assessnments and data
collection) the early warning data network in each
country. Gven |linmted resources, the focus of early
warni ng efforts should be on known at-risk groups and
drought - prone areas in each country.

A. |l .D./Washi ngt on shoul d pre-establish speci al
procedures and administrative channels for carrying out
the food energency action plans of USAID M ssi ons.

A l.D./Washington, in particular the Africa Bureau, wth



{1}

{2}

the Ofice of Foreign Disaster Assistance (OFDA) and the
Bureau for Food for Peace and Vol untary Assistance
(FVA), should preplan for the eventuality of another big
mul ti country and mul tiyear drought in Sub-Saharan
Africa,including standby arrangenents for fast-track
deci si on-maki ng and nobilization of resources. This
conti ngency plan should have appropriate interagency and
Nati onal Security Council clearance, and shoul d be
reviewed and nonitored by key Congresspersons.

In at-risk countries in which A I.D. is not engaged in a
bilateral aid program (such as in Ethiopia), the Africa
Bureau in cooperation with OFDA and FVA shoul d prepare
conti ngency plans for emergency food assi stance
prograns; arrangenments for early warning should be nmade
with the host governments, international organizations,
and PVGCs.

A.l.D./Washi ngt on should require USAID M ssions in the
nmost at-risk countries to include in their Country
Devel opnment Strategy Statement a section on drought

pl anni ng. This section should show the rel ationship of
pl anned devel opnent assistance to at-risk groups and
drought prone areas, rel ate existing drought-response
preplans and action plans to the devel opnent strategy,
and show how energency food assistance will be used
devel opnentally if it is needed.

USAI D M ssi ons shoul d consi der and take advant age of

devel opnental uses of food that can be expanded to help
nmeet food needs in tines of energency food shortages.
See Section 2.2.3 on needs assessnents for specific
reconmendati ons concerning the collection and anal ysi s
of key information.

In 1984-1985, out of 20 countries in Sub-Saharan Africa
that received U S. energency food assistance, 10
accounted for 80 percent of U S. food shipnents:
Bur ki na Faso, Chad, Ethiopia, Kenya, Mli, Mauritania,
Mozanbi que, Niger, Sonalia, and Sudan.

2.2.2 Donor Coordination

Lessons Lear ned

Donor coordination is critical in ensuring a nore rapid
and concerted response to food energenci es.

Coordi nation involves the donor community consul ting
together and with the host government; both aspects are
desirabl e and usually necessary for effective

deci si on-maki ng and i npl enent ati on.

A way to strengthen donor collaboration in food
energenci es and ensure positive |inkages between food
energency prograns and devel oprment activities is to
encour age donor cooperation in food strategy

formul ation, food and agricultural devel opnent, and in
regul ar food aid prograns.



-- Donor coordination works best when the host governnent
takes the lead in the coordination, albeit with
substantial hel p, as needed, frominternational
organi zati ons and donors.

Di scussi on

Chad and Mali had strong donor coordi nati on nmechani sns;
Sudan's was the weakest. |In Mali and Chad, nmjor donors and
i nternational organizations nmet regularly with each other and
with the host governments to share information and cooperate in
firm ng up anal ysis and assessnents of need. This coordination
and general sharing increased credibility in their honme capitals
and hel ped produce a nore rapid and concerted response. In Chad
and Mali, the governnents chaired the donor coordination
committees. Mali's comrittee operated at the central governnent
| evel but did not function at the regional and district |evels.
Wth the United States furnishing 67 percent of all energency
food assistance in Sudan, perhaps the limted donor coordination
under a U.N. coordinating conmttee appeared sufficient.
However, the strong USAID Mssion lead in inplenmenting the
program caused sone tensions with the Governnent of Sudan.

Chad's food action coordinating commttees were particularly
ef fective and could serve as a nodel for some countries. Despite
the limted adninistrative capacity of the Governnent, through
its Mnistry for Control of Natural Disasters it involved donors,

PVGs, and international organizations directly -- not only at the
central, but also at the prefecture (state) and subprefecture
(county) levels. This cooperation worked well, both in the

capital and in the field, and included assessnment of need,
targeting, distribution, nmonitoring, and eval uation.

Li nkage between donor countries on regul ar devel opnent
prograns |l aid the groundwork for effective donor coordination in
Mal i and Chad during energencies. This was not the case in
Sudan.

Speci fi ¢ Recommendati ons

-- USAID Mssions in chronically food-deficit countries
shoul d work as closely as possible with the host
government and ot her donors to acconplish the follow ng:

- Develop a national food strategy and integrated food
and agricultural devel opment prograns

- Prepare joint plans for energency food assistance in
light of the existing national food strategy and
ongoi ng food and agricultural prograns

-- USAID M ssions should coordinate U S. support for
i mproved and "l ocalized" early warning systens with that
of other donors to avoid duplication of effort and
strengt hen host governnment capabiliti es.

--  Major donors should participate in the needs assessnent
fromthe outset to ensure nore conpl ete understandi ng of
the situation, to increase credibility, and to obtain



nore rapid agreenent on the magnitude of the probl em

-- A l.D. /Washi ngton shoul d i ssue gui dance to USAID
M ssions to give priority to donor coordination by the
host governnment even when central governnent
admnistrative capability is weak. Support from USAID
M ssi ons, other donors, and the U N should be provided
to assist the governnent in fulfilling this role. |If
this is not feasible, an international agency (e.g., the
World Food Program [WFP]) is the second choice.

-- Joint enmergency food committees chaired by the
gover nment shoul d do the foll ow ng:

- Have full participation by governnent, donor,
i nternational agency, PVOs, and the private sector

- Go beyond the national to the regional and district
| evel s

-- Onthe U S side, A l.D /Wshington (rather than USAID
M ssi ons) should assune primary responsibility for
coordi nation anong capitals of donors, particularly as
it concerns |evel of support. USAID M ssions can help
ensure coordination at the country level to avoid
duplication, encourage sharing of tasks, and establish
priorities, but they are not well placed to obtain
| arger contributions from ot her donors.

2.2.3 Needs Assessnent

Lessons Lear ned

-- Needs assessnent is a critical elenment of planning for
energency food assistance progranms. Planning wthout an
accurate assessnent of need tends to result in poor
desi gn and i nadequat e responses.

-- The quality of needs assessnent is usually constrained
by the lack of reliable and unanbi guous data on the
drought and the food situation in particul ar disaster
ar eas.

- In such situations, decisions to declare a food
energency and undertake a needs assessnent and a food
energency assistance effort are usually better when
nmade early.

- Needs assessnent can be greatly inproved by inproving
the quality of avail able data through preplanning,
devel oprment of benchmark data, and on-site surveys of
the food and agricultural situation in disaster
zones.

-- Traditional coping nmechanisns, including the use of
fam ne foods and African traditions of sharing, need to
be accounted for in needs assessnent, program design,
and i npl enent ati on.



-- Il nadequat e assessnent of in-country |ogistics and
| ogi stical capabilities is a compbn weakness, as
denonstrated by the Mali and Sudan experience; it
i ndicates the need to give increased priority to
| ogi stics of food delivery and distribution, including

the early use of qualified and experienced personnel to
assi st in such assessnents.

Di scussi on

In the three countries surveyed, needs assessnents relied
heavily on countryw de food bal ance sheet anal ysis, usually
wi thout the benefit of |ocal know edge and understandi ng of the
needs and circunstances of the |ocal population or of |ocal food
producti on and stocks. |In general, estimation of food
requi rements proved not to be a difficult problemfor urban areas
and a very difficult one for rural areas.

As a result, needs assessnents were generally off target in
all three countries. Lack of baseline data and of reliable
information on the food situation and drought in particul ar
di saster areas prevented accurate assessnents of needs for rura
areas. Local surveys of the situation during the needs
assessnents phase of planning are required. |In Chad, nutritiona
and nedi cal surveillance proved effective in identifying target
groups and defining needs in rural areas.

In Sudan, the assessnent of the at-risk population in the
rural areas went from1 million in early 1984 to 6.5 mllion in
early 1985. Lack of data on population in the rural areas nade
assessments difficult. A lesson |learned was that a needs
assessnent was required as early as possible.

The very late arrival of energency deliveries of food for
West ern Sudan rai sed the question why nore of the at-risk
popul ati on did not perish. The evaluation concluded, on the
basis of limted information, that the nost plausible answer |ay
in the effectiveness of traditional coping nmechanisns, which are
i mperfectly understood (A 1.D. 1986).

In Mali, the system for assessing national, regional,
district, and | ocal enmergency food requirenents proved conpletely
i nadequate. Not all drought areas were identified. The
assessnent used by the Governnent and donors in Mali for rura
areas nissed the mark by at |east 100 percent. Denographic data
as well as data on rural food stocks and district food production
were weak, unreliable, or nonexistent. No attenpt was made to
verify assessnents using |local surveys of food requirenments in
the various districts and arrondi ssenents of the drought zone.

In Chad, the needs assessnent cane very |late. Although the
Governnent had asked for help fromthe international conmunity
twice (on Septenber 7 and 24, 1984), this was prior to a full
needs assessnent. The FAQ WFP needs assessnent team did not
arrive until COctober 1984, and its prelimnary findi ngs were not
avai l able until Novenber 1984. The U. S. Anbassador's decl aration
of emergency was nmade on Novenber 4, 1984. This neant that there
was not sufficient time to bring in nore than 50 percent of the
estimated needs of the at-risk popul ation from Novenber 1984



t hrough March 1985.

The | ogistics assessnent in Mali failed to identify key
problens in time, resulting in delays in and increased costs of
deliveries to vul nerable groups. |In Sudan the |ogistics
assessnent failed to gauge correctly the transportation
difficulties of in-country distribution of food.

In the Sahelian countries, and in other African countries
facing chronic food deficits, the lack of reliable forecasts and
data on grain production and pasturage for drought-prone regions
as well as the entire country has been a problemfor 25 years.

It has becone a problemthat can be renedi ed cost effectively by
a conbi nation of high technology (e.g., renpte sensing and

agr o-net eorol ogi cal forecasting) and classic on-the-ground
estimates of acreage cultivated and yields. |nprovenent of such
data will support better needs assessnent as well as better

devel oprment pl anni ng and progranmi ng.

Speci fi ¢ Recommendati ons

-- Al.D. /Washi ngton should work to inprove host
Governnments' and USAI D M ssions' capabilities to carry
out needs assessnents.

-- A.l.D. should continue its efforts to inprove
productivity and cost-effectiveness of global early
warni ng systens and to link the information fromthese
systens to |localized early warning data.

-- In the nost vul nerable countries, USAI D M ssions shoul d
seek to assi st host governments in strengthening or
creating systens for providing informati on necessary to
assess needs and for carrying out the needs assessnent.

-- Decision-makers should be given support and authority
ahead of time to switch gears from devel opnent to
ener gency status when deci di ng whether a food energency
exi sts and whether to begin the needs assessnent
process.

- They should be encouraged to shorten their decision
time, foregoing information to gain essential tine
when necessary.

- Specific data points, such as rain failure and
nm gratory novenents, should be directly related to
USAI D M ssion guidelines for deciding when a food
ener gency exi sts.

-- Simultaneously with the needs assessnent, a detailed
anal ysis of the country's logistical capacity should be
identified.

-- A 1.D. should encourage and hel p finance on-site needs
assessnments of disaster areas, with |local participation

- These woul d assess the food and agriculture situation
in particular districts, through the use of nationa
and regional specialists as well as district and



| ocal officials.

- I'n drought-prone areas, the practice of reporting on
the food and agricultural situation can be
institutionalized on an annual basis and used to
assess the devel opnent situation as well as relief
and energency food needs.

A.l.D. should recognize concerns within the Agency on
the cost-effectiveness and feasibility of collecting
food and agricultural data in Sub-Saharan countries for
devel opnent purposes and for emergency food assi stance
pl anni ng.

- Notwi thstandi ng such concerns, the tinme is |ong
overdue in the nost at-risk countries in Sub-Saharan
Africa to get the basic data on food and agricul tural
production right, at least in countries in which the
governnents and other donors will cooperate to
devel op reliable data on grain acreages and
producti on and on pasture conditions and extent.

- A 1.D. should continue efforts to establish the
technol ogy of an approach which cost effectively
marri es hi gh-technol ogy renote-sensing data
collection with locally managed on-the-ground
estimates of acreages cultivated, yields, and
producti on.

- In addition, A I.D./Washington should charge USAI D
M ssions in the countries nost at risk to work with
the host governnents and ot her donors to find
cost-efective ways of achieving reliable data over
the next 5 to 10 years.

A.1.D. should support host government decentralization
of emergency food assistance and drought pl anning,

i ncl udi ng needs assessnment, in the nost at-risk
countri es.

- In these countries, A l.D. should urge and hel p host
governnents to institute a standard practice of
peri odi c surveys of drought-prone areas by
adm nistrative districts to provide for at |east an
annual scrutiny of relief and energency food needs of
their rural communities as well as the evol ving
devel oprment situation

- Such surveys should involve the participation of
regional, district, and |local authorities as well as
representatives of central governnent.

Rapid nutritional and nmedical surveillance techniques
shoul d be used in potential food enmergency situations to
hel p assess the nature and nmagni tude of the emergency
and the | ocation of affected groups.

A. 1. D./Washi ngt on shoul d conm ssion a series of studies
i medi ately on traditional coping nmechanisns to better
understand them and to determine their influence on the
i mpact of energency food assistance prograns. A.1.D./



Washi ngt on shoul d charge USAID M ssions with accounting
for the role of coping nmechanisns in their prelimnary
action plans; this accounting should indicate how these
mechani sns wi Il di mi nish needed energency food

assi stance and how energency prograns can be designed to
not underm ne them Country governments shoul d consi der
how policies on grain marketing, food production, and
food aid interface with traditional nechanisnms and how

the latter can be supported.

-- USAID M ssions shoul d encourage country governnents to
docunent fam ne food know edge in a formthat can
readily be disseminated to rural households in the event
of other food energencies.

2.2.4 Project Design

Lessons Lear ned

-- Energency food assistance efforts are tine sensitive and
require a tine-phased action plan.

-- Clear objectives established during the needs assessnent
phase provide the nmeans for focusing, guiding,
nmonitoring, and eval uating enmergency food aid prograrns;
clearly defined purposes and objectives foster nore
timely and better coordi nated donor support.

-- For lowincone countries in Sub-Saharan Afri ca,
progranmi ng for food shortages for rural areas, which
normal ly or traditionally are self-sufficient or
self-reliant, is a much nore difficult problemthan
progranm ng for urban areas.

- Programm ng for urban supply poses fewer difficulties
because systens for planning and managi ng urban
supplies are usually well established.

- Part of the problemin rural areas is the difficulty
of assessing the needs and targeting at-risk groups
correctly.

- Mst inportant is the | ack of established nmechani sns
or systens for delivering |arge-scale supplies of
food to rural areas, where transportation facilities
are limted and marketing and distribution systens
are undevel oped or nonexi stent.

-- Various distribution nodes and channel s have been found
effective for targeting and managi ng rural distributions
to needy persons.

-- In major crises involving fam ne situations affecting
| arge nunbers of persons over w despread rural areas,
the main recourse will need to be general distribution
prograns; {3} the followi ng factors nust be considered in
such prograns:



- Inpact and cost-effectiveness are increased when food
is distributed and pre-positioned before the rainy
season (when difficulties and costs of food
di stribution soar).

- In the nost vul nerable | owinconme countries,
suppl enental feeding and health care should be
progranmmed to acconpany general feeding prograns.

- General distributions will work best when care is
taken to target carefully, to provide anple
managenent and nonitoring of distributions, and to
ensure |local transport for them

- General feeding prograns for rural areas can be
effectively targeted and well managed, particularly
if transport and nonitoring capacity is nobilized.

-- In many situations, including major crises, distribution
nodes and channel s other than general distribution
shoul d be included in the program design, either as

options or as supplenents. These will depend on
pre-planning, the country situation, and the character
and magni tude of the energency and will include food for

work, resettlenent progranms, and nonetization. Prograns
such as food for work, child feeding, and resettl enent
have the advantage of being beneficiary-specific and
devel opnent - ori ent ed.

-- The assistance of PVOs in partnership with host
governments and donors has proven particularly useful in
hel pi ng these governnments address energency needs in
rural areas. PVOs can play a dual role of assisting in
energency relief and supporting |ocal devel opnent. The
private sector can also play key roles, particularly in
transportation.

-- A key elenent of programdesign is targeting. Targeting
speci fi ¢ househol ds cones closest to ensuring that those
who need food actually receive it. Health/nutritiona
criteria, which depend on identifying dininished health
or nutritional status, can be used to target areas,
specific individuals, or groups to receive energency
f ood.

-- \Were data for needs assessnent are weak and the at-risk
popul ation constitutes a noving base (as was the case in
Sudan), progranmers can resort to early increnental
progranmi ng, permtting adjustnments in the design of the
program as the nature and magni tude of the energency
becones cl earer.

-- For lowincone countries, an integrated package of food,
financial support, material support, and technical
assi stance, generally involving several donors, is
usual ly required to respond adequately to w despread
energency food shortages.

Di scussi on



Ener gency food assistance efforts are tinme sensitive, as was
shown clearly in Sudan, Mali, and Chad in 1984-1985. For
exanple, all three countries had one critical program and
nmanagenent issue in common -- the need to get food for needy
people into rural areas before the beginning of the rainy season.

This was not achieved adequately in any of the three countri es.
Emer gency food assistance efforts require a tine-phased action

pl an, adhered to not only in Washi ngton and by USAI D M ssi ons but
al so by the host governnent, other donors, international

organi zati ons, and other players. Such plans were not devel oped
in 1984-1985, a period in which lack of tinely responses was a
central factor in undernining programinpact and detracting from
the major effort undertaken.

To accel erate responses before needs assessnents coul d be
carried out, A l.D. resorted in Mali and in Sudan to an
i ncremental approach to programming. In response to requests by
the USAID Mssions, A l.D. authorized early in the fall of 1984
initial allocations of enmergency food. These initial allocations
provi ded food earlier than woul d ot herwi se have been possi bl e but
did not solve the problemof |ate deliveries.

A l1.D."s normal project and program planning requires the
careful definition of purpose, goal, inputs, and outputs in the
"l ogical framework." A |l.D. does not use the |ogical franework
as a guide in the design of energency food aid prograns. As a
consequence, no single docunent is usually available to provide
an anal ysis of the goal (s) and objectives of the program how the
problemis perceived and assessed, what strategy is proposed to
address the problem and how i nputs and outputs relate to purpose

and goal. Nor does the docunentation on the program establish
verifiable objective indicators to be used to assess results and
performance. This was the situation observed in Sudan, Mali, and

Chad, suggesting strongly the need to establish, during the needs
assessnent phase, clearly defined objectives and purposes and
estimates of required inputs and outputs.

Ceneral feeding prograns for rural areas were required in
all three countries. Experience with general feeding varied from
country to country. In Sudan nuch of the distribution was
general; the PVOs worked with the provincial and | oca
governnents to identify the nost needy counties and vill ages.
Capacity to nonitor was limted. |In Mali, the system proved very
ef fective once food becane available. |n Chad, general
di stribution was for the nost part targeted only to the county
(canton) level, without adequate records of how the food was
finally distributed. Mdre nonitors could have been used.

In Sudan, the USAID M ssion's strategy for inplenenting
general feeding progranms in rural areas was to use the private
sector and PVOs (enphasizing the role of provincial/local
governnent). This strategy was effective and woul d have worked
even nmore efficiently and cost effectively had sufficient
energency food arrived before the rainy season. A weak point in
the programwas the tardy devel opment of suppl enental feeding
activities. Supplenental feeding did not start until the fall of
1985 because of delays in requests and in shipnent. It would
have been nmuch nore effective had it been requested and started
up at the sane tine as the general feeding.



In Mali, considerable success was achi eved in designing an
ef fective systemto target and nanage | arge-scale distribution of
food to drought victinms in rural areas. For these areas, the
program design called for PVOs to nanage distributions of
donor -donated grain fromthe Governnent's grain marketing board
(OPAM war ehouses to rural recipients in accordance with
pre-established specific distribution plans. The program was
sinple in design and effective in execution. The system of
col l aborating with PVOs to nanage energency distributions in
isolated rural areas is a nodel with potential w de
applicability. It was instrunmental in distributing substanti al
rations to an estimated 2 mllion Malians at risk in hard to
reach rural areas. Several weak points in the design grew out of
an underassessnent of the problem For exanple, not enough food
was provided early enough. In addition, nmuch of the distribution
was programed during the rainy season when transportation in
rural areas is nost difficult and costly. The programalso did
not provide for sufficient supplenental feeding and health care
for vulnerable groups or for transitional assistance for
rehabilitation and recovery. The evaluation in Mli also
suggested that the program coul d have had nore inpact through
i ncreased participation of |ocal organizations and structures in
program pl anni ng and i npl enent ati on.

In Chad, the central problemparalleled that of Sudan and
Mali: howto get food out to needy people in isolated rura
areas. PVGs and international organizations were of mgjor
i mportance in Chad in hel ping the Governnent of Chad nanage
di stribution prograns, with the WFP taking a strong | eadi ng
position. Program design included general distribution by
WEP/ United Nations Disaster Relief Oganization (UNDRO) and PVGCs,
and devel opnent-oriented distributions via food for work and
resettlenent. As noted above, although the Chadi an Governnent's
operational capacity to deliver food was extrenely linmted, the
Governnent played an inportant role in targeting the needy and
establishing priorities through its food action conmttees and
nobi | e assessnent teans, which used PVOs, donors, and
i nternational organizations operating at the prefecture
(regional) and subprefecture (district) levels. This successful
approach nerits consideration in the design of prograns in other
countries with linmted adninistrative capacity. The Chad
eval uation al so brought out that nore extensive use of food for
work in the earlier years of the drought woul d have provi ded a
basis for nore rapid expansi on of targeted energency assistance
after the 1984 harvest failure. The sane can be said of Mali and
Sudan.

In the three countries, it was found that conponents for a
successful emergency food assessnment programinclude not only
accur at e needs assessnent and food, but al so technical
assi stance, material aid (e.g. trucks), and financial support.
Under the suppl enental appropriation for the African Hunger
Relief Initiative, nonfood supporting aid was provided by
Al.D's Ofice for Foreign Disaster Assistance (OFDA) to Sudan
Mali, and Chad. In Mali, for exanple, $3.9 nmillion was used to
fund a CARE energency food transport grant, a Departnent of
Defense airlift and operation of a 60-ton ferry at Gao, cholera
supplies, and a food nonitor. Title Il local currency sales
proceeds were an inportant source of funding for in-country
transportation and distribution costs. |In Mli, proceeds from



1983-1984 Title Il sales were augnented by a | ocal currency | oan
fromregular food aid | ocal currency generations and |later by the
proceeds of 1984-1985 Title Il sales (20,000 M. The early
availability of Title Il local currencies and nonfood aid support
from OFDA was inportant in initiating early action in all three
countri es.

A food energency usually requires a surge in |ogistical
activities. It is during this period of pressure on the
| ogi stical systemthat its weaknesses appear nobst promn nently,
causi ng program needs to go unnet. In planning and programi ng,
| ogi stical capabilities need to be assessed realistically as
required by the energency. For exanple, if private sector
trucking is to be used, freight rates will increase, as happened
in Sudan, unless there is inportant surplus capacity in the
transport sector.

There are potential devel opnent aspects of infrastructure
i mprovenent that program design should take into account. For
exanpl e, a new bridge, such as the one built in Chad, can be a
national asset for further devel opnent. Private sector
i nvol venment in |ogistics may strengthen the program and can al so
i mprove private sector capacity for |ater devel opnment activities.

Some logistic inprovenments -- such as rehabilitation of rura
roads -- can be devel opnental and, via food for work, can use the
very food aid the road i nprovenent is intended to facilitate.
(Devel opnent aspects are discussed further in Section 2.2.10.)

Speci fi ¢ Recommendati ons

-- In cases of energency food needs, USAID M ssions shoul d
work with the host governnent, the United Nations, najor
donors, PVGOs, and the private sector to develop tinely,

i ntegrated, tine-phased plans with firm schedul es for
delivery of materials, equiprment, manpower, and food
needed to nitigate the effects of the energency.

-- A l1.D./Washi ngton and USAI D M ssions should work to
ensure nore clearly defined statenents of project goals,
pur poses, inputs, and outputs.

--  Wien general feeding through free distribution in rura
areas is required to respond to energency food
shortages, A.|l.D./Wshington should require the advance
preparation of a specific distribution plan identifying
the target population (e.g., comunities, famlies,
sedentary population, mgrants), criteria for targeting
at-risk groups, the proposed ration, and the system of
nmonitoring and eval uation. The preparation of the plan
should as a rule involve regional, district, and | oca
aut horities.

-- USAID M ssions shoul d program food assi stance deliveries
for rural areas for distribution and pre-positioning
before the advent of the rainy season. Pre-positioning
shoul d be based on specific distribution plans,

i ncl udi ng contingency plans for the use of the food.



-- USAID Mssions should as a rule plan, in concert with
t he host governnment and other donors, suppl enmental
feeding and health care for vul nerable groups as an

i ntegral conponent of energency food assi stance prograns
i n Sub- Saharan Afri ca.

-- USAID M ssions should build on food for work or other
devel opnent -ori ented food prograns (school feeding,
resettlenent) to help nmeet energency food needs.

-- USAID M ssions should include the followi ng in project
desi gn:

- Plans for recovery and rehabilitation of drought
victins

- Provision for managenent resources (food nonitors,
col l aboration with | ocal and expatriate PVCS and
| ocal and district indi genous managenent resources)

- Consideration of drought stages and additi onal
nonitoring required to assess the food situation and
requi rements for recovery of drought victins in the
countrysi de

- FEffective targeting of at-risk popul ations
(Soci oeconomic criteria can be used when househol d
i ncone col | apses have not yet led to major health or
nutritional status declines, or to conpl enment health/
nutrition criteria.)

- Plans for in situ feeding in rural areas and other
support for early recovery of crop production

- Provisions for end-use checking, nonitoring, and
eval uati on

-- Based on early assessnent of |ogistical requirenments and
capabilities, USAID M ssions should prepare a |ogistics
plan for in-country distribution, with particul ar
attention to the hard-to-reach rural areas and
opportunities to use and strengthen the private sector.

{3} Ceneral distribution prograns in rural areas surveyed
wor ked on the basis of free distributions of a
cereal -- such as sorghum corn, or corn neal -- to
fam lies according to a predeterm ned ration

2.2.5 Distribution Mechani sns (Mddes and Channel s)

Lessons Lear ned

--  The inpact of various distribution nodes used in Sudan,
Mal i, and Chad in achieving the objectives of energency
food assistance prograns differed prinarily as a
function of how well they were designed and nmanaged.



-- A conbination of distribution nodes is usually necessary
to achieve desired programinpact. |n particular,
general free distribution for rural areas and
suppl ement al feedi ng of vul nerabl e groups bel ong
t oget her.

-- Linkages between energency food assi stance and
devel opnent are nuch better served by some nodes (e.g.
nmonetization, food for work, resettlenent) than by
others (e.g., free general distribution).

-- Triangular transactions, involving Title Il barter in a
food surplus country for energency food, provide
opportunities to pronote regional trade, reduce port
congestion, and accelerate food deliveries, but require
experi enced nanagenent to organi ze.

-- Monetization was found to be a useful and efficient
means of generating financial support for energency food
prograns and observed to work better where the agencies
used (such as National Cereal Ofices and narketing
boards) have benefited fromtechnical assistance and
where use is nade of private marketing channels.

-- Miltiyear nonetization prograns involving nmajor food
donors, as in Mali, can provide resources and policy
| everage for addressing structural problens of food and
agricul ture devel opnent -- so as to nmake future
emer gency assi stance unnecessary -- as well as resources
to hel p country governnents preplan and manage food
ener genci es.

-- Distribution channels (e.g., WP, PV0Os, host governnent)
are central to program i npact.

- PVGs and international agencies can be effective in
devel opi ng distribution nmechani sns and managi ng
di stribution channels for energency food supply for
rural areas.

- PVGs prove nore effective when their interface with
| ocal and district governnents is nore structured.

- Established systens for urban food supply, which use
private grain marketing entities, are effective
channel s for energency assistance to urban dwellers
and rural mgrants.

- Wien the internal distribution systemis weak, it can
be i nproved by establishing regional |ogistical bases
for storage of food and fuel as well as truck repair
facilities.

Di scussi on

The three countries used a variety of channels (e.g. PVGCs,
i nternational organizations, private sector, governnent) for
di stribution, and several nopdes of activity (e.g., genera
feeding, food for work, child feeding centers, wadi resettlenent,
nonetization, triangular trade) to reach the rural areas and



assi st those at risk. All countries found PVGs and international
organi zati ons essential for carrying out major distribution
prograns (CARE, Save the Children, WP, League of I|nternational
Red Cross Societies [LICROSS], Medecins sans Frontieres [ MSF],
and UNICEF to nane a few).

CGeneral feeding was the main distribution node in Sudan and
Mal i, but in Chad nore food reached beneficiaries nore regularly
via food for work, special feeding, and resettlenent than via
general distribution. Under field conditions, prograns that
target specific households (including general distribution)
appeared to have nost inpact.

The private sector proved to be an inportant resource in the
organi zati on and managenent of food shipnents and distribution.
In general, Sudan used private sector contractors effectively in
getting food out to rural areas and repairing infrastructure
essential to deliveries. However, despite its good overal
record, the major private contractor was roundly criticized by
sone PVOs because it did not distribute food to sone of the
harder to reach isolated areas, which were in great need, unti
after the rainy season. This was possible because the contract
prepared by the Governnent of Sudan was | oosely drawn. Mli's
experience in contracting with a private transporter to supply
Regi on VI denonstrates the need to contract early and to include
safeguards in such contracts. PVGs involved in the programin
Mal i made good use of the private sector; for exanple, the Wrld
Vi sion Relief Organization used a private firmto organi ze and
manage the delivery of corn (under the Title Il barter
arrangenent ) from Ghana into Regions Il and VI

In evaluating nodes of distribution used in rural areas, it
was generally easier to track the use of food when the assistance
was targeted (e.g., food-for-work and child feedi ng prograns or
specific distribution plans, as in Mali). Mre food reached the
reci pients on a regular basis under targeted distribution than
under general distribution; nore nonitoring and better | ocal
transport woul d have inproved the |atter node.

Food distribution systens for urban areas were wel |l

establ i shed and worked well in the three countries. Monetization
worked well in Sudan (Title I/111), Mli (Section 206), and Chad
(Title Il emergency food) where food was sold in the urban areas

t hrough commerci al marketing channels, and the |ocal funds
generated were used to support their respective energency food
assi stance prograns. However, sales of Title Il energency food
in market towns in the Sudan did not work well because of

organi zati on and preparation probl ens.

Mul tiyear food sal es progranms, such as the Mali programthat
has been operating for several years and the proposed Chad
Section 206 program which is under consideration by Wshi ngton,
are useful in providing the local currency needed to support the
use of food for devel opnent-related activities, as well as
necessary policy changes.

The triangular trade programcarried out for Mali and
i nvolving the barter of Title Il rice for Ghanaian corn for
Regions Il and VIl in Mali encountered administrative del ays but
denonstrated the feasibility of such operations in the future.



Speci fi ¢ Recommendati ons

USAI D M ssions working with host governnents and ot her
donors on the kinds of distribution nechanismto be used
shoul d enphasi ze nodes that target potential
beneficiaries carefully, given the circunstances

i nvol ved.

G ven their past record of useful ness and know how, PVGCs
shoul d be involved early and their participation
requested in devel opi ng and carrying out energency food
assi stance prograns. Host governnents and USAI D

M ssi ons shoul d support devel opnent of | ocal PVGs which
can nobilize indigenous private resources for disaster
relief and for devel opnent.

In situations in which needs assessnents establish the
requi renment for a general feeding program USAID

M ssions should insist that an approved, specific

ti me- phased plan of food distribution be prepared in
advance.

USAI D M ssi ons shoul d consi der nonetization of a portion
of the emergency food assistance, either through PL 480

energency Title Il sales or Title Il Section 206
progr ans.
- In addition to use of Title Il sales proceeds to

support costs of energency food program
di stributions, proceeds should also be available to

support preplanning (includi ng necessary studi es) and
needs assessnents (including on-site surveys).

- In countries where there are Title I/1I1 prograns,
governnents shoul d be asked to allocate sone of these
funds to support energency food prepl anni ng and
progranmming as well as the programs thensel ves.

2.2.6 Managenent

This section is divided into six subsections covering
| essons | earned, USAID M ssion managenent, Al D/ Washi ngton
managenent, country government managenent, the role of PVGs, and
the use of the private sector

Lessons Lear ned

Consi dering the huge volunme of U. S. resources invol ved

i n energency food assistance prograns, USAID M ssion are
general ly under-resourced in their staffing, in terns of
bot h person-years and experi ence.

The A |.D./Washi ngt on- USAI D M ssi on deci si on- naki ng
track, even as altered to neet the needs of the African
food energenci es of 1984-1985, is too slow and
inflexible for the desired inpact.



-- Central and | ocal government nanagenent capability is
critical for effective program planni ng and nmanagenent.
The ability of country governnents to manage emnergency
food prograns is itself a real nmeasure of devel opnent.

-- PVGs and international organizations can play a vital
role in assisting the country governnent in organizing
and managi ng energency food assistance progranms and in
nmoving to a devel opnent phase.

USAI D Managenent

Di scussi on

Ener gency food assi stance was a | arge and val uabl e resource
($2.0 billion in food and supporting nonfood assi stance for
Africa alone in FYs 1984 and 1985), and food assi stance prograns
were carried out under severe tine pressures. Food energenci es,
because they tend to be chaotic, fast-noving problens, are highly
anenabl e to good managenent practices that inpose discipline and
a strong sense of timng and resource organi zati on and control

In this context, USAID M ssions were generally
underresourced in their staffing in terns of person-years and
experience in enmergency food assistance prograns. For exanple,
in Sudan in 1984 only two mniddl e-grade officers were assigned
fulltime to manage the energency food assi stance program during
the first year, although it grewto the size of $250 mllion
during that period. 1In Mali, only a fraction of the USAID
M ssion staff was assigned full-time to the drought energency,
al t hough energency assi stance in 1984-1985 was triple the size of
the devel opnent assistance program U.S. assistance in Mali was
deci sive in hel ping the Governnent of Mali organize an effective
systemfor rural distribution in collaboration with PVGCs.

However, |ack of nmanagenent resources anong the USAID M ssion,

ot her donors, and the Governnent contributed to a gross

under assessnment of rural food shortages and failure to anticipate
| ogi stical problens. |n Chad, the fortuitous energency food
program experi ence of USAID staff contributed to a well-organi zed
progr am

In its other programefforts, A l.D. is neticul ous about
mat chi ng experienced personnel with the task or job to be carried
out. However, it does sonetines understaff prograns, which is
not al ways obvi ous in devel opnent projects. Such understaffing
or lack of experience can becone glaringly apparent in food

energencies. In Sudan, for exanple, it led to |lack of
suppl enent al feedi ng when needed nost, inadequate nonitoring, and
little contingency planning. 1In Mali, timng of food arrivals

was schedul ed without sufficient regard to the rainy season
whi ch caused serious difficulties in distribution to rural areas.

Lack of sufficient and experienced personnel was a factor in
all three countries in the failure to prepare tine-phased action
plans and to correctly assess logistic capabilities and
requirements (see Section 2.2.4 on project design).



Speci fi ¢ Recomendati ons

-- A l.D./Washington, given the linited resources
avail abl e, should select 10 countries (e.g., those that
t oget her received over 80 percent of food assistance in
FY 1985 -- Burkina Faso, Chad, Ethiopia, Kenya, Mli
Mauritani a, Mdzanbi que, N ger, Somalia, and Sudan) for
speci al preplanning and early warni ng system enphasi s,
in terns of both people and funds.

-- A'l.D./Washington shoul d establish a conputerized roster
of Agency personnel, retrievable by discipline or
technical skill, who have had previ ous experience in
managi ng energency food and nonfood assi stance prograns.
This would provide A 1.D. with the information needed to
take full advantage of personnel within the Agency with
val uabl e past experience in countries and at
headquarters in this kind of work.

-- A/ l.D. /Washi ngton shoul d establish special procedures to
permt transfer and use of these personnel as needed in
a flexible and easy-to-use system For exanple, not all
USAI D M ssions have contract officers or resident |ega
staff, nor do they have sociologists, nutritionists, or
| ogi stics specialists. Safeguards should be built into
avoi d prejudice to personnel in their annual performance
eval uations when they are transferred for relatively
Il ong tenporary duties (3 to 9 nonths).

-- Aroster of contractors and consulting firns with
speci al conpetence in emergency assistance programns
shoul d be established and kept up-to-date by
A. l.D./Washington. This should shorten the tinme required
to locate qualified firnms or individual skills outside
t he Agency.

-- A l1.D./Washi ngton should include a personnel section on
food energency technical expertise and nanagenent in its
indefinite quantity contracts with the Departnent of
Agriculture to provide access to talent outside the
agency.

-- A l.D./Washi ngton shoul d support USAID M ssions when it
is necessary for themto use "special procedures" to
attai n enmergency program objectives. Contracting, for
exanpl e, may need to be accelerated if desired program
results are to be realized.

Washi ngt on Managenent

Di scussi on

The eval uations of Sudan, Mali, and Chad food energency
prograns showed that the A |.D./Wshington-USAI D M ssion
deci si on-maki ng track, even as altered to better neet the needs
of the major food enmergencies in Africa in 1984-1985, was too
slow and inflexible to deal effectively with the extended
energency situations being faced. The food enmergency situations



were often volatile in their demands on A 1.D. and ot her donors.
A l.D."s normal administrative nmechanisns did not always provide
the quick and flexible responses needed where information flows
were erratic and nmajor crises would arise with little advance
war ni ng.

A. |l .D./Washi ngt on and PVO headquarter del ays in reaching
agreement over a contract led to the delayed arrival of badly
needed nonitors and the need to air freight trucks to Chad.
Simlarly, the time required to conclude a grant agreement with
CARE for energency food transport and distribution in Mli
del ayed urgently needed operations there. |n Sudan, delays in
fundi ng and shi pnment of supplenental foods caused the food to
arrive after the rainy season had begun, which caused further
del ays in noving food out to at-risk popul ations.

Speci fi ¢ Recomendati ons

-- A fast decision track headed by a full-charge
deci si on-maker in Washi ngt on shoul d be preplanned in
support of energency food assistance activities. It
shoul d be devel oped with Wite House and Congressi onal
participation. This fast-track approach shoul d be
designed to shorten the time of Washington's responses
to USAID Mssions; it should, however, carry out its
work with full cognizance of the devel opnent context of
food assistance efforts.

-- A'l.D. /Washi ngton shoul d pre-establish special
procedures and admi nistrative channels for carrying out
the food enmergency action plans of USAID M ssions; in
particular, the Africa Bureau, with OFDA and FVA, should
preplan for the eventuality of another big multicountry
and mul tiyear drought in Sub-Saharan Africa, including
standby arrangenents for fast-track deci si on-maki ng and
nobi | i zati on of resources. The cost-effectiveness
objective is clear -- faster action so that use of
airlifts and helicopters will be unnecessary.

-- Al.D./Washington, as part of the measures to reduce
admi ni strative delays, should consider increased
del egation of authority to USAID M ssions once there is
an energency. For exanple, an allocation of $3 to $5
mllion to a USAID Mssion to be used to accelerate the
response to the enmergency woul d enable early action
Such an all ocation shoul d be conpl enented by tenporary
duty assignment of personnel with the necessary
contracting and | egal expertise.

-- The Africa Bureau and A. |.D./Wshington shoul d prepare
and i ssue a new operational manual and gui dance for
USAID M ssions to include the follow ng:

- Qidelines for preplanning, early warning systens,
programidentification and design, inplenentation,
noni tori ng, and eval uation

- Quidelines for strengthening host governnent
capability to nanage drought disaster and food
energency situations, particularly in the rural areas



- Quidelines for cooperation/coordination with other
donors

- Quidelines for |inking drought planning and energency
food assi stance prograns to devel opnent

- Quidelines for participation/involvenent of the
private sector and PVGs in enmergency food assistance
pr ogr ans

- Quidelines on use of |everage from energency food
assi stance prograns for policy dialogue with host
gover nnment s

-- A'l1.D. /Washi ngton shoul d provide food energency
briefings and training to those likely to be in
| eadershi p positions during food energencies (e.g.,
M ssion Directors). This should include briefings at
M ssion Directors neetings and special sessions in
Al.D."s normal training progranms (e.qg.,
the Senior Sem nar).

-- A l.D. /Washi ngton shoul d devel op a conputerized
simulation training program(e.g., an interactive
energency food assi stance program "gane" for a
m croconputer) for use by all staff that illustrates the
principles involved in food energency nanagenent in
detail, including the consequences of decisions nade by
t he person using the training gane.

-- The Africa Bureau should work with A |I.D. Regiona
Economi ¢ Devel opnent Services Ofices (REDSO in Africa
to provide
i ncreased support to USAID M ssions for planning
and desi gni ng energency food assi stance prograns,

i ncludi ng support for |ogistical needs assessnment and
coordination of port arrivals. FVA should explore the
opportunities of using the private sector through bills
of lading that provide for delivery of food to specified
in-country | ocations, thereby freeing regional Food for
Peace advisers for consultation and assistance to USAID
M ssi ons.

Host Gover nnent Managenent
Di scussi on

If the host governnment can coordinate the inplenentation of
the national food energency action plan and the | ocal governnent
can al so be invol ved, program effectiveness is likely to be
greater than if they are bypassed. |n Chad, the Governnent was
very effective in coordinating the enmergency effort and
| ocal -1 evel governnments were actively involved. Despite its many
constrai nts of human and financial resources, the Government was
seen as a mmjor player in determning the policy franework and

all ocation of food assistance. It set the policy of in situ
feedi ng, which avoi ded the establishnent of canps and nassive
mgration to N Djanena. It chaired the Food Aid Action

Committee, made up of all bilateral, multilateral, and PVO donors



in Chad, and took an active role in formulating i ssues and
resol ving probl enms. Mechani sns were devel oped to nonitor food
delivery, to the extent possible, and to institute appropriate
sanctions in cases of abuse.

The donors believed it was essential to consult with and
bol ster Chad's public sector. As a result, the food assistance
activity was well coordinated, rel ationshi ps between donors and
the Governnment and al so anong donors were strengthened, and the
nati onal and regional capabilities of the Governnent were
enhanced.

The infrastructure now exists to inprove the planning
and i npl ementati on of devel opnent prograns and to respond nore
effectively to future energencies.

Local government and village involvenent in food energencies
shoul d be encouraged. This has been actualized to different
degrees in different countries -- less in Sudan than in Chad, for
exanple. Malians were young, inexperienced, and little-involved
in food enmergency activities in 1984-1985. Rather, the effort
was i nplenented nostly by Europeans, who took all their
experience with them when they returned hone.

Local government invol venment can help with three functions:
i nformati on, decisions, and | eadership. Information transm ssion
by |l ocal governnent can be to beneficiaries (e.g., what is
happeni ng?) or to those working on the food enmergency (e.g., the
"grain" price of livestock has fallen sharply). Building up the
capability of |ocal government (and nongover nment al
organi zations) to identify and report such infornmation
contributes to drought preparedness and enmergency food assi stance
program i npl enent ati on

Deci sions by local governnent dealing with food allocati ons,
food-for-work projects, and so forth often provide an inportant
i mprimatur of authority for beneficiaries that PVOs or donors
operating by thensel ves do not possess.

Leadership fromlocal governnent officials helps in program
i mpl enmentation. For exanple, local officials can encourage
persons considering migration to remain where they are or these
of ficials can organi ze food-for-work efforts, such as was the

case in Chad. |If the energency food assistance program can be
concentrated on directly supporting devel opnent-rel ated projects,
the nunmber of "projects" will be large. The role of |ocal

governnent (and other | eadership) then becones central to success
because donors do not have sufficient nanagenent and techni cal
assi stance to support such extensive prograrns.

Central and | ocal governnent involvenent is especially
i mportant in chronic drought countries where institutiona
ener gency preparedness needs to be built up to enabl e stronger
responses to future energencies. No matter the exact role of the
host government, the creation of a strong nmanagenment structure to
i mpl emrent food energencies at the country level will contribute
to the success of the program The United Nations and ot her
i nternational organizations can nake inportant contributions to
the design and operation of this structure.



Speci fi ¢ Recomendati ons

-- USAID M ssions shoul d encourage central governnents to
extend their energency food assistance coordinating
commttees fromcentral down to regional and district
| evel s, drawing on help fromPVGs, internationa
organi zati ons, and donors.

-- USAID M ssions and PVGCs shoul d encourage | oca
gover nnment
to be the principal adviser about food allocations,
food-for-work projects, and other |ocal aspects of food
emer gency prograns.

-- USAID M ssions should work extensively with | oca
government to inplenment food-for-work projects and ot her
devel opnental uses of food during a food energency.

Rol e of PVGs in Managenent

Di scussi on

PVGs participated as inportant operational nmanagers of food
di stribution in Sudan, Mali, and Chad. They provi ded personnel
and hel ped target those in need, assisted in getting food to
them established devel opment efforts in the niddle of the
energency, and carried out food end-use checks. Thus, they were
i nvol ved effectively in planning, |ogistics, inmpact neasurenent,
devel oprent progranm ng using food, and nany other activities.

Mai ntaining a state of PVO readi ness to handl e food
energenci es woul d provide an inportant reservoir of capacity in
chronic food-deficit countries. Supporting PVO efforts to
dr ought - proof vul nerabl e groups using food aid during nondrought
periods is one way to do this while also |inking devel opnment and
food enmergency assistance nore closely during future emergencies.

Speci fi ¢ Recomendati ons

-- USAID M ssions shoul d support invol venent and
col | aboration of PVOs and international organizations to
hel p the host government devel op energency distribution
systens and nanage distribution of food to rural areas.

-- USAID M ssions shoul d encourage the host governnent to
i nvolve in-country PVGs as a neans of obtaining nore
private sector and adninistrative support.

-- For the nost at-risk countries, A |.D. /Wshington should
wor k out preset standby arrangenents with one or nore
PVGs to ensure their rapid response when a food
emer gency
is identified; A 1.D./Washington should assist PVGCs,
if necessary, to inprove their nmanagenent capability to
respond to such identified energencies.

Use of Private Sector



Di scussi on

Use of private sector entities and resources is often an
excel l ent neans of achieving energency food assi stance
obj ectives. Transport and distribution of food by the private
sector, for exanple, may be the only way to ensure delivery in a
reasonabl e anount of tine in sonme circunstances. This was true
i n Sudan where the use of private trucks to deliver food to PVGCs
and from PVOs to beneficiaries was essential to program success.
O her areas where the private sector mght help are accounti ng,
reporting systens, fuel supplies, and food processing.

Constraints are involved in using the private sector. In
Sudan, private sector firns took advantage of | oose contract
provisions to benefit thenselves financially at the expense of
hungry people. (Despite sone difficulties, because of the
| ooseness of the contract, in getting the private contractor to
nove food to isolated areas during the rainy season, the private
sector still played a major role in noving the nore than 1
mllion MI of food distributed in the Sudan in 1984-1985.)
During a food energency, narket forces tend to drive up prices
for some goods and services provided by the private sector, such
as trucking or notor fuel. |In Sudan and Mali, A 1.D. and host
governnent procedures prevented them from accepting such price
changes quickly, resulting in slower programresponses.

Speci fi ¢ Recomendati ons

-- USAID Mssions in the nost at-risk countries should
prepare, as part of their preplanning effort, an
i nventory
of private sector resources that could be used during a
food energency. Specific neans for using such
resources should be included in each USAID M ssion's
prelimnary action plan.

-- A l.D. /Washi ngton shoul d prepare specific nodel
contracts
for use in enploying private sector resources during
food energenci es, drawi ng on the experiences of USAID
M ssions during the 1984-1985 African drought.

-- A/ l.D./Washi ngton shoul d devel op special administrative
procedures for procuring private sector assistance

during
food energenci es and predeterm ne the extent of the
authority USAID Mssions will have to procure such

assi stance during food energenci es.

2.2.7 Timng

Lessons Lear ned

-- Program desi gners nust bal ance the need to generate
early responses (which help ensure programinpact and



cost-effectiveness) with the tine required (1) to
correctly identify and assess the problemin rural areas
and (2) to design practical prograns in concert wth

ot her donors and the governnent.

-- A l1.D./Washington's decision-nmaking for food aid, which
normal |y follows the nore deliberative processes used
for devel opnent projects, can be accelerated by a
systens
approach for responding to food energencies; inproved
communi cati on, better guidelines, and prepl anni ng can
reduce lengthy adm nistrative review in Washi ngt on.

-- Wdespread droughts, causing enmergencies in nany
countries
at the sanme tine, may result in extended delays in
establishing priorities and in nobilizing additional
resources unl ess extraordi nary neasures to generate
timely U S. responses are taken.

Di scussi on

Substantial anmounts of the food aid progranmed to neet the
energency arrived late in all three countries even though it was
the fourth year of the drought. Sufficient food was not
avai | abl e when nost needed to feed the hungry in the rural areas.
Arrivals after the beginning of the rainy season resulted in
i ncreased costs and further delay in delivery of food to
vul ner abl e
popul ati ons.

I n Sudan, C-130s and helicopters had to be brought in to
reach isolated areas. This formof transport greatly increased
the cost per ration of food delivered. Trucks had to be
airlifted into Chad because of adm nistrative del ays.

When the three energenci es were announced, deci sion-nakers
in the donor and international organizations still needed nore
solid information. Once the rains failed and the crops were
ruined in the fourth year of the drought, there was an i medi ate
need for food assistance. Use of routine and cunbersone
adm ni strative procedures resulted in del ays when pronpt
deci sions were needed to respond on a tinely basis. These
experiences indicate the need for a faster, nore responsive
deci si on-maki ng track nodified to nmeet energency needs.

Experi ence in Sudan, Mali, and Chad |inked the question of
better tinmng to the need for nore tinely, precise, and conplete
information earlier. This would enable donors to act nore
qui ckly with assurance and thus reduce the tinme needed for
deci si on- maki ng.

Speci fi ¢ Recommendati ons

-- USA 1.D. Mssions in preplanning or needs assessnents
shoul d consider the stage of drought involved when
wor ki ng
out plans. For exanple, if the country is in the
second or third consecutive year of drought and the crop



again fails, food will be needed in early fall of the
sanme year. In this case, increnental shipnments should
be planned, without waiting for production data or a
definitive needs assessnent.

-- USAID Mssions, in designing enmergency food assistance
prograns, should build into their tine-phased action
pl ans responses to tinme constraints caused by such
things as the rainy season, port congestion due to
nonf ood exports, and the stage-of-drought requirenents
for early arrivals. |f possible, sonme allowance for
unf or eseen del ays shoul d be incl uded.

-- A/ l.D. /Washi ngton shoul d pre-establish special
procedur es
and admini strative channels for carrying out the food
energency action plans of USAI D M ssions.

-- As one neasure to reduce adninistrative delays, A l.D./
Washi ngt on shoul d consi der increased del egation of
authority to USAID M ssions once there is an energency.
For example, an allocation of $3 to $5 mllion to USAID
M ssions to be used to accelerate the response to the
enmergency would enable early action. Such an allocation
shoul d be conpl enented by tenporary duty assi gnment of
necessary contracting and | egal assistance personnel.

2.2.8 | npact

Lessons Lear ned

-- Inpact is greatly enhanced by early coordi nation and
cooperation of donors and international organizations
wi th host governnment during needs assessnment, project
desi gn, and inplenentati on.

-- For increased inpact in Sub-Saharan countries nopst at
ri sk, emergency food assi stance prograns need to include
financial, material, and technical assistance as well as
food aid.

-- Inpact is largely dependent on how well the needs of
at-risk populations are targeted and how effectively
energency prograns are managed to address these needs.

--  Wen househol ds are targeted, energency food assistance
prograns may achi eve significant inpact wthout
addr essi ng
the totality of needs, assuming significant rations
are provided. Such food assistance at the margin
provi des
critical support conplenmenting traditional coping
mechani sns such as conmunity and extended fam |y sharing
and use of fam ne foods.

-- Inpact is reduced when suppl enental feeding and health
care are not provided.



-- Inpact is enhanced when nonitoring systens effectively
feed back information into the nmanagenent systemto
identify problens during programinplenentation and
permt managenment to take renedial action

Di scussi on

The food delivered to rural beneficiaries in all three
countries was very inportant and nade a critical difference in
keepi ng many of themalive and in their villages. However, not
enough food was provided early enough. |In Sudan and Mali, the
i npact of the prograns was decreased significantly by the failure
to provide food in tinme for distribution and pre-positioning in

rural areas before the rainy season. In Chad, food was urgently
needed begi nning in Novenber 1984, but sufficient food was not
avail able until Muy/June 1985. |In the three countries, |ack of

basel i ne data prevented quantitative neasures of inpact.

In Sudan and Mali, the slow start of suppl enental feeding
and | ack of health inputs as conpanions to general feeding
| essened the positive inpact of the program particularly on

vul nerabl e groups. In both countries, in situ distributions
hel ped many farners regain or maintain strength to plant a crop
when the rains cane (starting in June 1985). |In Chad,

speci alized food-for-work and resettl enent progranms generally
targeted needy famlies better and with greater inpact than did
general distributions.

In Chad, vigorous efforts to bring in health inputs and have
them di stributed throughout the country were hanpered by the | ack
of rural health infrastructure. Efforts to distribute health
i nputs were not undertaken in Sudan and only to a linmted extent
in Mali.

Tradi tional coping nmechani sns, including use of fanine foods
and sharing within extended fanilies and comunities, were very
i mportant in hel pi ng people survive the drought. Such coping
mechani sns are poorly understood by deci sion-nmakers and were not
adequat ely considered in planning for the 1984-1985 energenci es
in Sudan, Mali, and Chad. Mdre information is needed on these
mechani sis.

Speci fi ¢ Recommendati ons

The degree of inpact achieved in a particul ar energency food
assi stance programw || depend on donor coordi nation, needs
assessnent, project design, managenent, and distribution
mechani sns. Specific recommendations for inproving performance
were discussed earlier in this section. 1In addition, specific
reconmendati ons are presented concerni ng program content,
targeting, and copi ng nechani sns.

-- USAID Mssions in their preplanni ng, needs assessnents,
and project design should plan and provide for -- in
cooperation with other donors -- financial support,
material aid, and technical assistance, as well as food.

-- USAID Mssions should nornmally plan with the host
governnment and ot her donors for supplenental feeding and



health care for vul nerable groups as an integra
conponent
of emergency food assi stance prograns.

--  For maxi num i npact, USAID M ssions should target
emer gency
food assistance, particularly in rural areas, to reach
at-risk individuals and famli es.

-- Energency food supplies for rural areas should be
progranmed for delivery for distribution or for
prepositioning before the rainy season, based on
specific
di stribution plans including contingency plans for the
use of the food.

-- USAID M ssions shoul d, when possible, build on
food-for-work or other devel opnent-oriented food
pr ogr ans
to help target and neet energency food needs; they
shoul d
use noneti zation when beneficiaries have or can be
provided with (through extended famly or work)
sufficient inconme to purchase required food.

-- Al.D. /Washi ngton shoul d conmission a series of studies
i mredi ately on indi genous coping nechanisns in order to
understand them better and to determ ne their influence
on the inpact of energency food assistance prograns.

-- A'l.D./Washi ngton should charge USAID M ssions with
accounting for the role of coping nmechanisns in their
prelimnary action plans; this accounting should
i ndi cate
how t hese nechani sms wi |l dininish needed energency
food assi stance and how energency progranms can be
desi gned not to undernine them

-- USAID M ssions shoul d encourage country governnents to
docunent fam ne food know edge in a formthat can
readily be disseminated to rural households in the event
of other food energencies.

2.2.9 Mbnitoring and Eval uation

Lessons Lear ned

-- PVGs can effectively nonitor the use of energency food
assi stance in rural areas.

-- Wth proper guidance, USAID M ssion food nonitoring
staff can be used to help gather the data needed for
anal ysi s of overall programinpact in drought areas and
for forward pl anni ng.

-- Monitoring is facilitated by advance preparation of
specific distribution plans and by careful targeting of
beneficiaries. In the absence of such plans and
targeting there is a need to reinforce nonitoring



capability.

-- Lack of baseline data contributes to unfocused or faulty
design and inability to evaluate inpact.

-- Monitoring can be used not only to establish
accountability but also to feed information back into
the program systemto inprove performance and i npact.

Di scussi on

Monitoring in Mali was carried out by USAID M ssion staff,
including full-tine food nonitors, and by the PVGOs and

i nternational organizations participating in the program |In
general, it proved possible to keep careful track of the food;
nonitoring was facilitated by the availability of specific plans
for food distribution. In Sudan, nonitoring was slow in getting

underway. Chad's food action comrmittee, with its nobile
assessnent teans, al so played an effective role in nonitoring the
results, but nore nonitors were needed to eval uate the genera

f eedi ng program

In all three countries, the PVOs were able to recruit
nati ve speakers who could help nmonitor food distribution
International organizations (e.g., WP, UN CEF, LICRCSS) had
fewer resources available for nonitoring but did well where the
beneficiaries were targeted.

Al t hough sone very good nicro-studies were done in all three
countries by voluntary agencies (e.g., CARE, OXFAM LI CRCSS, WMSF,
Save the Children), broader based evaluations with guantitative
nmeasurenments were styni ed because of the lack of reliable
baseline information. Chad, in addition to using nobile teans
directly as a nonitoring resource, was particularly effective in
using nonitoring reports to set priorities, adjust prograns, and
correct errors where necessary. In Mali (beginning in the fal
of 1984) and Sudan (especially beginning in nid-1985), USAID
M ssions hired their own nonitors. They provided direct
informational |inks that were very hel pful in solving operationa
problens, as well as in nonitoring the prograns.

Speci fi ¢ Recommendati ons

-- USAID Mssions, in working out arrangenents with PVCs
and i nternational organizations (e.g., WP or LICRCSS)
to help distribute energency food, should ensure
adequat e
funding for nonitoring. This is particularly true
when PVCOs are assisting host governnments in genera
di stribution where the at-risk groups may not be as well
targeted as in food-for-work and child feeding efforts.

-- USAID M ssions and ot her donors should work with host
governments to strengthen their nonitoring capability.
Sonetinmes judicious use of Title Il energency sal es
proceeds or, possibly, Section 206 funds can provide
resources needed for training, transport, and per diem
costs of governnment nonitors.

-- USAID Mssions in chronic food-deficit and drought-prone



countries should give priority to |ongitudi nal econonic/
soci al / popul ati on studi es needed to quantitatively
neasur e

effects of droughts and to focus enmergency assistance to
better alleviate the drought.

-- USAID M ssions should build into enmergency food
assi stance
prograns funds to provide for additional USAID
M ssion nonitors and to carry out nicro-|evel
eval uations
and punctual surveys to assess the success of the
program and nake m dcourse adjustnents as necessary.

2.2.10 Lessons Learned: Devel opnent/Emergency Food Assi stance
Li nkages

Lessons Lear ned

-- Linkages between devel opment and energency food
assi stance have been very limted.

-- There is substantial scope for inproving these |inkages,
particularly if a greater effort is nade to preplan for
food energencies and to deal with drought and food
shortages before crisis situations energe.

-- Devel oprent -oriented uses of food can be an inportant
el enment in "drought-proofing" drought-prone areas.

-- The nost effective energency food assi stance prograns
are those designed to be integrated with regul ar food
aid and a national food strategy.

Di scussi on

When there is no food energency, beneficiaries, governnents,
and donors usually concentrate on attai ning devel opnent
obj ectives (e.g., a sustained increase in real per capita incone,
equitabl e incone distribution, and a better quality of life).
For households in rural areas, increased incone and quality of
life depend nostly on growth in agricultural productivity and
out put .

During the 1984-1985 drought, and for several years before,
sonme vul nerable groups lost their ability to grow or purchase
food. Many had no incone that year, and their reserves were
al ready exhausted fromthe effects of prior drought years.
Consequently, their food purchasi ng power in 1984-1985 col |l apsed,
| eading directly to malnutrition and even starvation. Donors and
country governnents treated this situation as an energency and
separated their response to it fromtheir normal devel opnent
activities.

This is unfortunate because the sane problem |ack of
adequate incone, is at the root of both underdevel opnent and food
energencies. Thus, an essential |inkage between devel opnent and
energency activities for those affected by drought is househol d/



i ndi vi dual income. Developnent activities are deliberately and
carefully planned and operated to ultimately increase the incone
| evel s of poor households. Enmergency activities usually are
desi gned sinply to feed people and reduce their suffering.
Thought is not always given to dealing with |onger termincone

devel oprment. Ideally, the novenent from devel opnent to energency
activities and back by governnent and donors would rely on nany
i dentical nodes of intervention -- those ainmed at increasing the

incone and quality of life of the poor household quickly as well
as over tine. Thus, if an energency food assi stance program can
address both imedi ate and | onger termincone needs, it is
correctly focused and devel opnent al

In Sudan, there was little |linkage between the energency
food and devel opnment prograns, except for the use of the PL 480
Title | programalready in place to neet urban needs. The |ack
of existing or planned devel opnent activities that could be
supported with food and the severe and sudden nature of the
1984-1985 energency virtually precluded detail ed consideration of
ener gency-devel opnment |inkages. As a result, even sinple
rehabilitation responses such as the provision of seed were
initiated very late, and potential |inkages were not explored.
For exanpl e, one energency-devel opnent |inkage that could have
received attention was whether in situ feeding that retained
people in arid, agriculturally margi nal areas was appropriate or
whet her energency feeding prograns shoul d be designed to draw
vol unteers into nore productive areas. The programdid retain
nost affected persons in situ, a result that had sone devel opnent
val ue by keepi ng people where they could return to farnming easily
once the rains returned.

I n Chad, several energency-devel opnent |inkages devel oped
fortuitously, rather than purely by design. Wen the Governnent
of Chad decided to stop people fromimrigrating to N Djanena, it
needed pl aces for themto go. The locations identified were
wadi s that ultimtely were shown to have sone agricultura
potential even during the drought. Exploiting this potential and
neeting the i medi ate food needs of the people resulted in
food-for-work and training activities (e.g., in special
irrigation techniques) that conbined energency food with
activities directly related to | onger term devel opnent
obj ectives. As the energency has abated in Chad, the energency
food and action conmittees have been directed toward ensuring
that drought victins can nmake the transition back to devel opnent
activities.

In Mali, the |linkage between the energency food assistance
program and devel opnent efforts was very close in the sense that
the energency program was designed to take into account
obj ectives of the inportant national grain market restructuring
project to avoid disruption of local markets. (In fact, the
Governnent of Mali appeared too conservative in programmm ng
energency distributions for rural areas because of this concern.)

In addition, regular food aid was conbined with energency food to
neet the overall national food deficit and the food needs of
ur ban areas.

Littl e was done, however, to link emergency and devel opnent
activities in rural areas. Existing food-for-work activities,
for exanple, were not expanded nmuch, and relief and



rehabilitation activities were given too little attention. One
reason for this lack of linkage is that USAI D/ Mali's devel opnent
program focused on the nore productive south and did not include
activities anong the groups and areas in the north nost affected
by the drought. Although this did not preclude using enmergency
food nore devel opnentally, it did contribute to the tendency to
treat the energency as sonmething to be put behind in order to
give full attention to the ongoi ng devel opnent effort in the
south. The USAID M ssion Country Devel opnent Strategy Statenent
did not take enough account of neasures for drought-proofing and
restructuring agriculture, livestock, and rural econonmics in

dr ought zones.

In Sudan there was little |inkage between the food energency
and | onger term devel opnment in the original emergency food
assi stance program design (except in neeting urban needs through
PL 480 Title | progranming). This led to very late
rehabilitation responses. The scope for devel oprnent |inkages in
Sudan (which is normally a food-surplus country) was | ess than in
countries like Mali and Chad.

Speci fi ¢ Recommendati ons

-- The capacity of country governnments to manage drought
and energency food shortages should in itself be viewed
as a devel opnent goal

-- A/ l1.D./Washi ngton shoul d provi de gui dance to USAID
M ssi ons
on linking A l.D. devel opnent planning and programi ng
with
drought pl anni ng and energency assi stance prepl anni ng
and project design.

--  Miuch of the information required for emergency food
assi stance prepl anni ng, needs assessnent, targeting, and
project design is also required for devel opnent
pl anni ng.
Because this key information is essential and can
be obtained, efforts to collect and analyze it shoul d be
i ncorporated in drought preparedness and devel opnent
prograns by host governnents and donors.

-- USAID Mssions in the nost at-risk countries should be
charged to work with the host governnment and ot her
donors to devise cost-effective systens for collecting
the food and agricultural and rural income data needed
for both enmergency food assistance planning and
devel opnent progranmi ng; the approach normally shoul d be
one of hel ping the government cost effectively
decentralize the collection of reliable food,
agricultural, and rural income data in drought-prone
regions by relying on local and district organizations
and
authorities working under the coordination of regional
or central governnent.

-- Al.D./Washi ngton should ask USAID M ssions to increase
food-for-work or cash-for-work activities (in
conj uncti on



with nonetized food assistance) in rural, chronically
drought - prone areas prior to and as part of energency

f ood

responses; USAID M ssions in each of the npst vul nerable
countries should experiment with local or village
managenent of such projects to identify ways to expand

t hem qui ckly during food energencies; specific
food-for-work, cash-for-work, and other projects that
use food shoul d be devel oped as shelf projects for

dr ought - prone ar eas.

USAID M ssions in the nost vul nerable countries should
take into account the need for drought planning and
energency food assi stance preplanning as part of their
country devel opnent strategic planning.

USAI D M ssions should work with host governments and

ot her donors to support systematic studies of

drought -prone areas in the nost vul nerable countries to
i ncrease knowl edge of l|ocal conditions facing rura
popul ati ons and of opportunities for |ocal devel opnent
and

drought - proofing. Such studies should be seen as an

i ntegral part of planning for drought and devel opnent;
they should be carried out as far as possible by

i ndi genous institutions and speci ali sts.

USAI D M ssions should work with host governments and
ot her donors to design energency food assi stance
progr ans

to support the devel opnent process by the foll ow ng:

- Building central and regional governnent capabilities
and conpetence to plan for and nanage energency food
and di saster relief progranms

- Involving local and district government institutions
in planning and inpl enenting such prograns

- Inproving the managenent capabilities of indigenous
PVGCs

- Enhancing the capacity of the private sector,
particularly in transport and food supply, to neet
unusual demands for energency food supply in rura
ar eas

- Assisting affected popul ations to recover and nove
back to a devel opnent node as soon as possible

USAID M ssions in the nost vul nerable countries should
be prepared, if political and other factors pernit, to
work closely with the host governnment and ot her donors
on the provision of regular food aid (possibly under
Section 206, PL 480) as structural support for national
prograns to effect necessary changes and econonic
reforms. This should include provision of real econonic
incentives to producers required to restructure food and
agricultural production and distribution and thus help
to realize | ong-term devel opnent objectives for food
self-sufficiency in the framework of rural and urban



devel opnent.

3. GENERI C LESSONS LEARNED AND RECOMVENDATI ONS
FOR | MPROVI NG U. S. FOOD EMERGENCY RESPONSES

3.1 Summary: Cuidelines for Successful Energency Food
Assi st ance Responses

Responses by the United States and others to emergency food
situations have five main parts: preplanning or preparation for
an energency, identification of an emergency, preparation for
responding to it, inplenentation of the planned response, and
nonitoring and evaluation of the results. This resenbles the
normal project cycle, but although the framework is simlar, the
concept and practice are not. Food energencies nove at a faster
pace than does project devel opnent and provide less tinme for
identification, planning, or inplenentation. Thus, program
preparation for food energencies is done nore quickly and with
much | ess formal docunentation

G ven the faster pace and less rigid planning requirenents
for food energencies, generic | essons |earned for policynakers
and practitioners dealing with enmergency food assistance are
especially inportant because they provide hel pful guidance for
those faced with these energenci es. Because gui dance i s nost
hel pful and easily incorporated into the stream of action when it
isinfamliar form this preplanning, identification,
preparation, inplenmentation, nonitoring, and evaluation format is
used to organi ze the guidelines on generic | essons | earned (see
Box 1). The guidelines are directive; they are intended to guide
practitioners in what to do. Thus, they are franed as
instructions: for exanple, provide adequate resources, use PVGCs,
act early.

The guidelines, plus the generic | essons |earned that
follow, can be used by experienced A 1.D. staff as begi nning
points in dealing with food energencies. |If the A l.D staff has
access to a fast track for decisions, future U S. energency food
assi stance responses could be even nore successful than past
ones.

3.2 Preplanning

Preplanning is, in nmajor part, the advance consideration of
i mportant el enments of an as yet undefined food enmergency -- what
these elenents are, howthey interrelate, and howto intervene
effectively with respect to any or all of themto resolve a food
energency situation successfully. Once prepl anni ng has been
carried out, the country is in an inproved state of food
emer gency prepar edness.

I n Sudan, one of the principal reasons the 1984-1985 food
energency effort was not as successful as hoped was the | ack of
preparation for dealing with the consequences of another year of
drought. Al though 1984-1985 was the fourth year of drought,
there still was a dearth of information about its inpact and the



capacity of the country to deal with it. Wthout having thought
through such issues as the capability of the |ogistics system and
whi ch Governnent of Sudan institution would be given authority to
neet the demands of the food emergency, no solid basis existed
for donors or the Governnent to respond rapidly to the food
energency situation.

VWhi ch countries should preplan? Any country with a history
of drought, even if spotty, should preplan. Al so, any country
with even faint reason to suspect that a food energency is
occurring or mght occur should preplan. Finally, countries
al ready experienci ng drought should preplan, even in the face of
great optinismabout the coning rains. The extent of preplanning
and of institutionalized preplanning capability can be nade
proportionate to the degree of risk that food or other

energencies will occur. Thus, a country with no drought for nany
years mght need |l ess institutionalized preplanning capability
than one in which droughts recur. |If drought recurs fromyear to

year, this capability should grow in proportion to the risk of
still another year of drought.

Several |essons have been learned with respect to
prepl anning fromthe 1984-1985 experiences in Afri ca.

Box 1. CQuidelines for Successful Energency Food
Assi st ance Responses
A. Prepl anni ng
1. Begin before there is a problem
2. Develop a baseline
3. Establish early warning capability

4. Appoint central decision-nmakers ahead of tine

B. Identification
1. Obtain early warning and other inportant information
2. Make decisions early

C. Preparation (four key deci sions)
1. What response will be nmade?

- Assess needs accurately

- Establish clear program objectives

- Target carefully, using health/nutrition and
soci oeconom c criteria

- Aimenergency interventions at the incone probl em
especially for the longer term (this will root
energency activities in the devel opnent context)

- Keep people where their devel opnent potential is
best

- Provide adequate resources--food, personnel, nopney,
and materi al



E.

3.

- Package general and supplenental food and health
i nputs together

How wi || the response be nade?

- Seek host governnment coordination and | ocal
gover nnment i nvol venent

-  Oobtain donor coordination

- Create a fast decision track in Washi ngt on headed
by a full-charge U S. deci si on-maker

- Target food through existing devel oprnent
mechani sns (e.g., food for work, nonetization)

- Prepare contingency plans

- Pre-position in rural areas prior to the rainy
season

- Ensure satisfactory |ogistical support

Box 1. Quidelines for Successful Energency Food
Assi st ance Responses (cont.)

Wio will nake the response?

- Involve the public sector at the | ocal and
national |evels

- Use the private sector

- Quarantee excell ent managenent at USAI D M ssions

- Use PVGCs

When will the response be nade?

- Act early (based on early warning/stages-of -
drought dat a)
- Stay late (if necessary).

Il ementation (11 critical elenents)
bj ecti ve

- O ear program objectives
Organi zati on and nmanagenent

- A fast decision track in Washington, D.C , headed
by a full-charge decision-nmaker

- (Good, experienced USAI D M ssi on nanagenent and
sufficient staff

- Adequat e host governnment support

- FEffective donor coordination

- Tinmely decisions and actions

Program cont ent

-  Key information

- Adequat e resources

- Proven delivery mechani sns

- Good logistics

- Integrated energency/ devel opnent activities

Moni tori ng and Eval uati on



1. Establish nonitoring capability

2. Monitor and evaluate for inpact

1. Preplanning nmust be undertaken before there is a food
energency. |f preplanning begins only when a food energency
becones evident, the preplanning stage is nostly |ost, collapsing
into the identification stage and di sappearing in the rush to
identify the problem and do something about it. Preplanning
shoul d establish an early warning system identify key
deci si onnakers, assess the logistics system identify vul nerable
groups, develop agreed-on criteria for declaring an energency,
and so on. Such disaster preparedness pays very |arge dividends
i n speedi ng up programresponse and increasing programinpact and
cost-effectiveness. 1In sonme cases it will help overcone a
governnent's difficulties in declaring a food enmergency by
putting in place agreed-on neans for warning of an energency and
the criteria for defining one.

2. Baseline information is essential to enable accurate
early warning and good program design, inplenentation,
nonitoring, and evaluation; it needs to be devel oped before an
enmergency occurs because it is difficult and too late to do so
once an energency is underway. Baseline infornation needed for
program i npact assessnent includes the size of the popul ati on by
area, the nutritional and nedical condition of different
popul ation strata, the birth and death rates of the popul ati on by
age groups, the economic situation of different types of
househol ds, how househol ds deal with food versus noney, what food
peopl e prefer, and so forth.

For program adm nistration and managenent assessment, baseline
data woul d include the capacity of the logistics system the
anount and | ocation of grain storage, and the personnel strengths
and financial capacity of executing institutions (e.g.,
governnent, PVQGs).

btai ning all desirable baseline information is not
necessary or possible. However, a continuing effort to build a
basel i ne as suggested above is an inportant aspect of
prepl anni ng.

Devel opi ng baseline data can be costly. However, energency
food prograns are very costly, anpbunting to one-quarter billion
dollars in Sudan and three tines the devel opnent budget in Mal
in 1984-1985. These are huge resource transfers, and efforts to
docunment and i nprove their inpact (such as baseline devel opnent)
woul d pay dividends in planning, inplenmentation, and political
terms. Moreover, the baseline data needed for energency purposes
is identical to that needed for devel opnent prograns. Devel oping
such data will create information about and rel evant to
vul ner abl e groups and households that will help in planning and
i mpl ementi ng both energency and devel oprnent efforts.

3. Early warning can greatly increase energency food
program success, but the information provided by early warning
systens is not yet reliable or tinely enough to enable early
definitive decisions agreed on by all concerned parties. Early
war ni ng systens need to obtain and interpret climatic, crop,



livestock, market, and individual and group activity (different
responses to drought over tinme) data in order to forecast and
warn of a food energency. These systens are not devel oped fully,
even in chronic-drought countries. Inproving themcould increase
the inpact and cost-effectiveness of enmergency food assistance
efforts. The inproved outputs (i.e., data) of these systens al so
woul d provide inportant information for ongoi ng devel oprment
efforts.

Early warni ng systens do not yet provide the tinely,
reliable information that decision-nmakers need.
St ages- of -drought indicators are not yet an operational feature
of country early-warning or drought-response efforts. Needs
assessnent activities are not tinely in nost cases, and targeting
depends nostly on judgrments (not data) made well after the
energency food response is underway. As a result, bilatera
donors and ot her decision-nmakers are sonetines slow to decide
that a food energency exists and what response to nake.

Much effort already is flowing into satellite and ot her
hi gher technol ogy approaches. |In addition, |local capability and
efforts to obtain critical information should be expanded.
Regul ar | ocal governnment reporting on narket prices, for exanple,
could be arranged. As nore information about known vul nerabl e
groups becones available, telltale signs of drought-led incone or
ot her potential problenms can be spotted nore easily.

4. Selecting key decision-nmakers ahead of tine within the
host country, A |l.D., and other organizations as part of the
preparedness effort hel ps achieve a nore rapid, effective

energency response. In sonme food energencies, information has
been avail able but not acted on for want of a person charged
with the responsibility of deciding. |f relevant decision-makers

are known prior to the identification of a problem the issue is
likely to be dealt with sooner and nore decisively. This

sel ection of decision-nmakers during the prepl anni ng stage al so
serves as a device to identify in advance a formal or informa
nucl eus of | eaders should there |ater be a need to nove fromthe
prepl anning stage to inplenmentation

Recomendati on: Prepl anni ng shoul d begin early by concerned
governments, perhaps with USAID M ssion or other

donor assistance. It should include such el enents as

t he foll ow ng:

-- ldentifying the potential at-risk segnents of the
popul ation in the event of a drought

-- Undertaking studies to ascertain the kinds of food
that night be needed in a drought

-- (btaining baseline data on nutrition, health,
popul ation, and other variables in potential energency
areas, because without this information it is al nost
i mpossi ble to eval uate needs and success or
failure of any programin terns of the nunber of
lives saved or | ost

-- Assessing the logistic capabilities of transport
systens such as port capacity; railroad, road, and
wat er transport (capacity per day available to



transport food); government contracting ability;
and financial arrangenents

-- ldentifying food distribution nodes (free distribution
food for work, nonetization) and food distribution
channel s (PVGs, governnent) and devel opi ng
pl ans for the use of those thought to be nost
appropriate

-- Establishing an early warni ng system and predi saster
pl anni ng nucl eus group, perhaps drawi ng on the
key mnistries for personnel. (Use of |ocal governnent
resources to provide early drought warning i nformation
shoul d be part of this effort. The United States,
working with the United Nations, should be prepared to help
countri es devel op these systens.)

-- Selecting key decision-nakers (in host country,
USAI D M ssion, A |.D./Wshington, other agencies) and
charging themwi th responsibility for decidi ng what
shoul d be done ahead of the actual energency as a
part of the preparedness effort for an energency
food response

-- Setting up criteria for determ ning when to declare
an energency, thus nmaking it easier for governnments
to admt a food crisis exists and to declare a national
energency earlier

3.3 Early ldentification of a Food Energency

Early definitive identification of a food enmergency is the
first step in providing effective assistance. The initial
pl anni ng phase of a food energency assistance programis the next
step. Both steps in this identification process involve key
i nformati on and key decisions. The tineliness of the information
and the decisions made also is inportant.

1. Key infornation is essential to identify the need for
energency food assistance and to begin planning for it, but it is
seldomreadily available or accurate. The infornation needed to
identify a potential or energing food energency, and to carry out
the programidentification effort for dealing with it, can be
classified as early warni ng stages of drought, needs assessnent,
and targeting data. Early warning data involve itens such as
rainfall patterns, potential harvests, and price changes. They
i ncl ude the physical nanifestations of a drought, which -- if the
governnment or donors are paying attention -- can be identified
and even forecast with substantial accuracy.

When droughts are prol onged, peoples' responses to them
di ffer over tinme, producing |longitudinal patterns that can be
grouped |l oosely into stages. These stages-of-drought data
i nclude such things as sal es of household stocks (e.g., food,
jewelry, cattle) or novenents of family nenbers to obtain food or
work. These are responses of people affected by the drought,
responses that reflect and can be correlated with the physi cal
mani f estati ons of a drought -- especially if it is prolonged.
The responses of people differ by virtue of their incone/wealth



| evel s. Thus, certain responses of vul nerable groups are

i ndicative of the degree to which they are coping successfully
wi th drought. Nunerous efforts have been nmade to specify
responses that serve as indicators of the inpact of drought on
the people affected. {4} \Whether they occur in a short or |ong
time frame, specific indicator responses, if identified early,
can trigger tinely action that will keep a situation from

wor seni ng. Moreover, the action taken can be nore devel opnent a
rather than strictly relief oriented.

O her key information for initial program planning includes
needs assessnent (estimates of overall food shortfalls and
| ocal i zed food requirenents) and targeting, which enconpasses
dat a
enabling identification of disadvantaged persons individually and
by househol d, group, or geographic area. These types of data are
generally not avail able as an outgrowh of ongoi ng devel opnent
prograns, but they could nmake a direct contribution to those
prograns as noted earlier

Recomendation: Since this key information is essential and
can be obtained, efforts to collect and analyze it shoul d be
i ncorporated in drought preparedness and devel opnent
prograns by host governnents and donors.

2. Central decisions to declare that a food energency
exi sts and to undertake an energency assistance effort are
usual Iy better when nmade early, even if the information in
support of the decision is inconplete. Decisions about food
energenci es are needed in the host governnent, USAID M ssions,
and A 1.D.. Usually decision-makers anong ot her donors and
el sewhere in Washi ngton al so becone part of the process.

Deci si ons can sel dom be nmade with certainty at the point
where a food energency is just being discovered or suddenly
energes. The "right" infornmation may not be available. The
deci si on-maker at each of the key decision points has not been
identified. The host governnment may not want to adnit to the
possibility of an energency. A |.D. may not be certain enough of
its facts to defend a decision to proceed with enmergency food aid
programring or to step in and push the system al ong even faster.
USAI D M ssions nmay see the problemas needing a nore
devel oprent - ori ented solution such as food for work, but may | ack
the resources to prepare such a program

Despite these data probl ens, decisions can and usual ly nust
be made if the need is urgent. Thus, the general magnitude of
the problemcan usually be determ ned, the at-risk groups can be
roughly identified in the nost severely affected areas, and the
general |evel of the crops (good, bad, nonexistent) can be
assessed. Specifying key decision-nakers early as part of
drought preparedness efforts hel ps overcone sone of these
probl ens.

Li kewi se, devel opnent prograns ai med at "drought-proofing"
(maki ng groups who are vul nerable to drought better able to cope
wi th drought before it occurs) sonetines nake these deci sions
easi er because the energency food assi stance can flow through the
drought -proofing infrastructure already in place.

Not all food energencies are hidden or sudden. Many grow



quite slowy into the vast energencies they ultimtely becone.
Ti el y deci sion-nmaking, not data availability or accuracy, is the
critical factor in these situations.

Recommendati on: Deci si on-nmakers shoul d be gi ven support and
authority ahead of time to switch gears from devel opnent to
ener gency status when deci di ng whether a food energency

exi sts

and whether to begin programidentification steps. They
shoul d be encouraged to shorten dramatically their decision
time line, fore-going information to gain essential tine
whenever necessary.

{4} See, for exanmple, the work of Ellen Brown in the

eval uation of the U S. responce to the fam ne in Chad.

3.4 Sound Preparation of Energency Food Assistance Prograns

Enmer gency food assi stance program design criteria are not as
strict as other A 1.D. design efforts. The reasons for this
vary. The energency may be too sudden, many others are invol ved
(host governnent and ot her donors), USAID M ssions nmay give the
energency low priority as a programor may not even view it as an
activity with program conponents, or the nature and di nensi on of
the energency may not be known sufficiently to plan

Pl anners of energency food assistance prograns nay not be
held to strict criteria, but the quality and effectiveness of
their design work is inportant. Many mllions of dollars are
involved in these efforts, sonetines nuch nore than the tota
devel oprment assi stance effort for a country. Such |arge resource
transfers should be planned as carefully as possible.

This eval uati on provides sone | essons |learned that will
i mprove energency food assistance planning. Four key deci sions
are needed to nove fromthe point where a food energency has been
di scovered and a programtentatively identified to deal with it,
to initiating actual energency food assistance. These are as
foll ows:

--  Wiat response will be nade?
-- How will the response be nade?
-- Wio will make the response?

-- Wien will the response be nmade?

3.4.1 What Response WII| Be Made?

Thi s decision can range from "no response at all" to
"feeding every at-risk person 430 granms per day" (Sudan). |If a
response is to be made, several generic |essons |earned should be
consi dered when framing it.

1. Needs assessnent is a critical elenent of planning;
donor and host government involvenent in carrying it out hel ps
solidify agreenent on the accuracy of the assessnment and the
magni tude of the problem The assessnment of need in a country is



central to the planning of an energency response. As planning
noves to the preparation stage, detail ed needs assessnent can
serve several purposes. It can heighten the accuracy of need
estimat es, increase donor concurrence on the nature and extent of
the need, help attain the host governnment's agreenent on the

exi stence of an emergency, assist in targeting, and generally
help in formulating the remai nder of the energency food program

Recomrendati on: The needs assessnent capabilities of

A l.D., host governnments, and other donors should continue
to be strengthened as an el enent of energency food
assi st ance.

Speci al enphasis should be given to inprovenent in |logistic
capacity assessnent, identification and assessnent of

st ages- of -drought responses, and nedical/nutritional and
econom ¢ assessnent for targeting purposes.

2. Cear programobjectives are the principal means by
whi ch energency food assistance prograns are focused and gui ded;
in fast-paced food energency situations, it is easy to |ose sight
of objectives, resulting in less effective and efficient program
activities. Food emergencies nmay creep up on deci sion-nakers,
but by the time they begin to be dealt with definitively, they
often are fast-paced, chaotic events. |f the objectives of the
program do not renmmin crystal clear, the press of wants can
result in operations that are not directed toward those
obj ecti ves.

I f objectives are sharply in focus, they can be used as guides
for programactivities (e.g., we know what our objectives are and
how this activity contributes to then

Program obj ecti ves shape nost aspects of planning and

i mpl ementation. |f energency conditions cause an objective to
change, then programactivities are likely to change also. If a
program objective is to feed people so that as nany as possible
will survive, certain distribution nodes (e.g., free food

di stribution) and channels (e.g., | ocal governnent) may be
selected. |If the objective of the programthen changes to using

food nore to enhance the devel opnent aspects of a situation
(e.g., during the transition fromthe emergency to normal

devel oprment activities), the initial distribution nodes and
channel s need to be reexanined too. The latter case nmay require
nor e nonfood resources, alternative distribution channels, and
di fferent | evels and kinds of governnmental involvenent.

Recommendati on: Specific emergency food assistance
program obj ectives should be established to hel p guide
program activities. These objectives should be altered
when conditions dictate, at which tine programactivities
may need to be altered too.

3. Targeting is critical for inpact and cost-effectiveness
and should be used in the preplanni ng of needs assessnents,
preparation, and inplenentation phases of energency food
assi stance prograns. {5} Targeting is an inportant mechanism for
ensuring that resources go in a tinmely manner to those areas and
popul ati on groups that need themnost. Effective targeting



i ncreases the cost-effectiveness of both devel opnent and
energency prograns and hel ps ensure that resources are not
wast ed.

Recommendation: |In the context of energency prograns,
targeting is critical and should be considered in the
prepl anning, identification, preparation, and emnergency
i mpl ement ati on phases in the foll owi ng manner:

--  Preplanning: Devel opnent projects should be targeted to
drought - prone areas and to those groups npost severely
af fected by drought to increase their capacities to
conbat drought and overcone the causes of fanine

-- Preparation: In the early stages of a drought,
resources
shoul d be targeted to popul ation groups that are
begi nni ng
to experience serious |oss of income or detrinenta
changes in consunption, living patterns, and so forth.
An

early warning system should include indicators sensitive
t o changi ng soci oecononic status and patterns that
suggest

the potential for serious food and nutrition problens.

-- Inplenmentation: |In the later stages of a drought,
both mcro-1evel socioecononic data and nutrition/
health data should be used to target resources and
food to the worst-affected areas. Wthin these
areas, househol d econonm ¢ data and i ndi vi dual
nutritional
status data, along with other at-risk indicators, should
be used to target househol ds or individuals experiencing
serious health and nutritional problens.

4. \here food energencies are chronic, devel opnent al ways
takes place in a potential energency context, but this is seldom
accounted for in planning and inplenenting devel opnent
assi stance. Devel opnment prograns need to concentrate on
dr ought - proofi ng groups nost vul nerable to loss of income from
drought. Such programs will provide ready-mde nechani sns for
maki ng energency food assi stance nore devel opnent al

There is little linkage in either direction between
energency food prograns and devel opnent prograns i n drought-prone
countries. It is probably nore inportant for devel opnent efforts
to concentrate on the incone probl em of drought-vul nerabl e and
dr ought - prone peopl e than for energency food assistance to do
so. In Mali, for exanple, the USAID M ssion's devel opnent
programis little focused on the geographi c areas where nost of
the 1984-1985 drought victins were located. |If no effort at al
is made to deal with the devel opnent probl ens of people in
drought - prone areas, famne, with its huge associated costs, is
likely to revisit themperiodically. Drought-proofing to avoid
this may becone the central devel opnent issue in Africa if
recurring drought-caused incone coll apse and fami ne on a najor
scale are to be avoi ded.

Recommendati on: I n chronic-drought countries, devel opnment
activities should focus on groups vul nerable to



drought - caused i ncone col | apse as one direct neans of
avoiding recurring famne. |f drought does occur,

t hese devel opnent prograns should be the first nechani snms
for providing energency food assi stance.

5. Energencies always take place in a devel opnent context,
but devel opnment is seldom accounted for in planning and
i mpl ementi ng enmergency food assi stance activities. Energency
food prograns need to deliberately keep beneficiaries in their
hi ghest order devel opnent "plane" -- be that in situ, in
resettl enment schenes, or in canps -- to be nost effective

Prior to the occurrence of a food energency, beneficiaries,
governnents, and donors are usually concentrating on attaining
devel oprment obj ectives (e.g., a sustained increase in real per
capita incone, equitable incone distribution, and a better
quality of life). Thus, AID s devel opnment assistance is a set of
activities focused principally on the poor in the country and
desi gned to hel p them achi eve devel opnent objectives. Stated in
sinple econonic terns at the household | evel, devel opnent
activities seek to increase and stabilize the incone of poor
househol ds. Were these households are in rural areas, nuch of
the needed i ncone increases nust conme fromgrowh in agricultura
productivity and out put |evels.

During a food energency, such as the one related to the
drought in Africa in 1984-1985, sonme vul nerabl e groups |ose their
ability to grow or purchase food. Governments and donors tend to
assi st these groups by concentrating on relief -- reducing hunan
suffering and hel ping save lives in danger fromlack of food.
Thus, sonme poor people and some governnent, donor, and
i nternational agencies will nove froma devel opnent to an
energency situation and, over tine, back to devel opnent
activities as the enmergency recedes. Invariably, emergency
activities are treated independently of devel opnent activities.

This is unfortunate because the same problem-- |ack of
adequate inconme -- is at the root of both underdevel opnent and
food enmergencies. Thus, an essential |inkage between devel opnent

and energency activities for those affected by drought is
househol d/i ndi vi dual incone. Developrment activities are
deliberately and carefully conceived and operated to ultinately
i ncrease the incone |level of the poor household. Energency
activities usually are designed sinply to feed people and reduce
their suffering. Thought is not always given to dealing with the
energency via activities that lead to i medi ate and | onger term

i ncone devel opnent. Ideally, the novenent from devel opnent to
energency activities and back by government and donors would rely
on many identical nodes of intervention -- those ained at

increasing the incone and quality of life of the poor househol d
qui ckly and over tinme.

Figure 1 helps illustrate the fundanental |inkage between

the devel opnent problem and the usual food energency problem It
shows devel oprment and energency "planes" for a typical rura

FI GURE1



househol d dependent on agriculture for its income. Operating
above line AA', devel opnent activities in years 1, 2, and 3
enable the family to increase its food output and inconme. In
these years, surplus output enables the household to "save,"
perhaps in food stocks, but also in noney, jewelry, and other
items. In year 4, food output and inconme fall -- the result of
the first year of a drought. To neet its current food
consunption requirements, the famly would use part of its

savi ngs, send a fanily nmenber el sewhere to work, and so forth.
Years 5, 6, and 7 show the continui ng danmagi ng effects of the
drought on the famly's food output and incone. |If the famly's
reserves are inadequate, as they are for nobst poor people, its

| ack of purchasing power results in inadequate nutrition or
starvation (i.e., it cannot purchase enough food to return its
consunption to the AA" level). The response of the household to
these various years, and within years, corresponds to the

st ages- of -drought data nentioned earlier.

Progranmm ng that directly confronts this incone

problem -- lack of effective demand for food--and hel ps solve it
for the longer run nost often deals with the food energency in
devel oprent ternms. Figure 1 illustrates this concept. A

dr ought -i nduced food energency creates inconme |oss that can be
repl aced by food for work, cash for work, capital input, or
techni cal assistance for productive projects ained at inproved
devel oprment. Food or cash for training or new enterprise
initiation also encourages productive activity and i medi ately
replaces | ost income. Wadi resettlenent in Chad is an exanple.
Seed distribution provides current inconme supplenents and has
potential |onger term productivity payoffs. General and

suppl enental feeding, free health care, and defense of |ocal
ternms of trade for pastoralists (i.e., purchase of cattle they
are forced to sell at "normal" grain/cattle price ratios rather
than the distorted one resulting from drought-caused high grain
prices) also confront the inconme problem but they are | ess
devel oprent al

As inmplied in Figure 2, nornmal devel opnent activities ained
at increasing incone and quality of life in the longer termare
directly relevant responses to a food enmergency, especially if
the energency is discovered early. In such cases, devel opnent
program nechani sms and i nterventions can be expanded and
redirected toward neeting energency needs. Thus, an energency in
many circunstances can be viewed as a nore severe state of the
same problens as exist in the "devel opnent plane" and can be
dealt with using existing interventions ained at the sane
constraints. Food-for-work efforts in the emergency would still
aimto expand agricultural water availability, fuelwood supplies,
cattle dip tanks, and on-farmor in-village crop storage. Skil
training in brick making or agricultural inplenment repair could
still be done on a cash-for-work basis. Road or bridge repair or
bui l di ng mi ght continue as normal devel opnent activities to
assist in curbing the enmergency. Food sal es would conti nue,

FI GURE?2

nationally and locally, to stabilize the terns of trade for
pastoralists and others. Monetized energency food could be added
in some cases. Livestock upgrading, seed inprovenment and supply,



and agricultural inplenment distribution efforts could go on as
appropriate during the emergency and be increased as the drought
abat es.

Thi s extension of devel opnent activities into the energency
peri od can make good use of food for devel opnent purposes. As
the energency abates, food uses can be nmintai ned as devel opnent
efforts and to dimnish existing constraints, or they can be
reduced or elimnated. Thus, it is possible to go into and out
of the "emergency plane" using only devel opnental activities.
This obviates the need for | abeling stages as devel opnent,
energency, and recovery and rehabilitation. |t enphasizes
devel oprmental interventions to track the incone probleminto and
out of food energencies. It uses food, one of the United States'
nost inportant and plentiful devel opnent tools, as a key
i ngredient in handling an energency in the context of
devel oprent.

I ncone suppl enents using food can be added in this schema to
neet the i medi ate needs of those without incone or the nmeans to
attain it. This might include providing pastoralists with a
food-for-cattle exchange or feeding famlies w thout excess |abor
or unable to work. Food sales mght also be needed to resolve a
| ocal or national food supply problem

Recommrendati on: Food energency activities should be
firmy rooted in the devel opnent context in which they

are undertaken. They should aimto increase beneficiaries'
incone directly, both in imediate terns and for the |onger
run. Enmergency uses of food that build up

i ndi vi dual / househol d, comunity, or national assets

shoul d be preferred. These uses should be linked directly
to devel opnent needs so they can serve energency or

devel opnent goal s.

Food energency activities should be used to deliberately
retain beneficiaries where their devel opnent pl ane
potential is highest, whether in situ, resettlenent, or

canp.

6. Adequate resources are necessary for every energency
food response and have maxi mum i npact when packaged
together -- food, noney, material, and technical assistance
personnel . Under-resourcing one or nore of the key inputs
necessary for successful emergency food assistance efforts is
common. This may lead to negative rather than positive savings.
Lack of additional USAID M ssion personnel, for exanple, to help
integrate the very large food assistance resource flows with the
ongoi ng devel opnment program rmay di mini sh the potenti al
devel oprent i npact of energency food resources, resulting in
unnecessary waste from a devel opnent perspecti ve.

The reasons for providing i nadequate resources are multiple:
fundi ng was unavail abl e; other donors did not do their share;
adequat e i nformati on was unavail able to justify additional
resources; schedul e slippages led to cutbacks in the program and
so forth. Nevertheless, high-quality and effective energency
food assi stance cannot be achi eved w thout adequate resource
| evel s packaged appropriately.



Recomrendati on: Every effort should be made to ensure

t hat adequate food, personnel, and other key inputs
needed for a successful energency food program are
avai |l abl e and packaged together. A |l.D. should establish
a systemthat would enable it to draw on its nost
experienced and capabl e talent quickly and efficiently

t hroughout the Agency to help deal with droughts or

ot her energenci es when they occur.

7. General and suppl enental feeding and energency food and
heal th i nputs bel ong together, and their conpl enentary packagi ng
hel ps to maxi m ze the success of energency food assi stance
efforts. Wen general feeding is planned and i npl enent ed
separately from suppl enental feeding (as was the case in Sudan
and Mali), the energency program does not neet the needs of many
of the nmost nutritionally disadvantaged as effectively as
possible. Health inputs are very seldomintegrated with in situ
feeding efforts. This |eaves badly undernourished children
susceptible to death fromnornmally nonl ethal diseases such as
nmeasl es and di arr hea.

Recommendati on: General and suppl enental feeding shipnents
shoul d be planned and i npl enmented as joint prograns unl ess
there are obvious reasons not to do so. Basic health care
and

medi ci nes should be integrated with efforts to neet m ninal
food requirenents.

{5} Hope Sukin, of A l.D.'s Bureau for Food for Peace and

Vol untary Assi stance, nade a major contribution to this
section.

3.4.2 How WIIl the Response Be Made?

This key decision deals with organi zati ons and substantive
mechani sns for nmaking the desired enmergency food response.
Exanpl es of the forner are: How will the policy framework and
food al |l ocations be established? How w |l food be noved into
rural areas? Exanples of substantive nechanisns are: Wat node
of distribution will be used -- nonetization or free
di stribution? How will food be packaged with technical assistance
and ot her conpl enentary resources? Necessarily, sonme of these
organi zati ons and substantive nmechanisns are integrally involved
with "who" questions (i.e., food allocation will be established
on the basis of nutritional criteria as interpreted by the | ocal
governnent and PVQs).

1. Central governnment coordination of organizations
carrying out an emergency food assistance program | eads to better
overall results; |ocal governnent involvenent also increases the
ef fectiveness of energency food assistance. Overall coordination
of food enmergency efforts is one el enent of how energency food
responses should be made. This "coordination of" does not inply
"managenment of" the food energency, although it can where a
nati onal governnent or other |ead agency is capable of doing so.
Nor does it require direct control of energency food supplies.



Coordi nati on does involve the cooperation and support of everyone
hel ping to deal with the emergency. |In Chad, for exanple, WP
and the USAID M ssion shoul dered | arge parts of the

organi zational and adm nistrative burden for the Governnent of
Chad, which was overall coordinator, but the Governnent
establ i shed policies and renained in control of the overal

effort.

Governnment coordination is to be preferred because it builds
governnent capacity and institutional nmenory, sustains
governnental dignity, and better positions all parties to support
| onger term governnment efforts to prepare for and handle a
drought if it occurs again. Coordination by the centra
governnent is not essential (as witnessed by the Sudan
experience). Were food energencies are extrenely severe and
sudden, the governnent can be bypassed by donors and others for a
time.

Local government and village involvenent in food energencies
i s anot her organizational aspect of how to respond to food
energencies. It has been actualized in different degrees in
different countries -- less in Sudan than in Chad, for exanple.
Malians were little involved in food energency activities in
1984-1985. Rather, the effort was inplenented nostly by young,
i nexperi enced Europeans, who took all their experience with them
when they returned home. Local governnent invol venent can help
with three functions: infornation, decisions, and | eadership.

Information transmi ssion by | ocal governnment can be to
beneficiaries (e.g., what is happening?) or to those working on
the food energency (e.g., the "grain" price of pastoralists
livestock has fallen sharply). Information of these kinds
i ncludes early warning, needs assessnents, targeting, food
delivery, food-for-work project identification, |ogistical
bottl| enecks, nonitoring, publicity, and so on. Building up the
capability of |ocal government (and nongover nment al
organi zations) to identify and report such infornmation
contri butes to drought preparedness and energency food assi stance
program i npl ement ati on

Deci sions by local governnents (even if they only ratify the
preparatory work of donors or PVGs) dealing with food
al |l ocations, food-for-work projects, and so forth often have an
authority with beneficiaries that PVGOs or donors operating by
t hensel ves do not possess.

Leadership fromlocal governnent officials often helps in
programinpl ementation. For exanple, local officials can
encourage persons considering migration to remain or they can

organi ze food-for-work efforts. |If the emergency food assi stance
programis heavily concentrated on directly supporting
devel oprment -rel ated projects, the nunber of "projects"” will be

large. The role of local governnent (and other |eadership) then
becomes central to success because donors do not have sufficient
managenent and technical assistance to support such extensive

pr ogr ans.

Recomendati on: Centralized coordination of food energency
assi stance efforts should be the norm Al D, other donor
and i nternational organization efforts should support the
government in creating an organi zational structure with



sufficient authority, resources, and expertise to nanage the
effort. This structure should include U S. and other
out si de resources to suppl enent agreed-on host governnent
capabilities and contri butions.

Local governments shoul d be involved in planning and

i mpl ementing the emergency food effort. Their capacity
to contribute should be expanded during the energency
and via devel opnent-related activities carried out

af t erwar ds

2. Donor coordination, especially if it is under the
auspi ces of the national governnent or an agreed-on | ead donor or
agency, contributes substantially to effective program pl anni ng
and execution. Wen coordination occurs between the capitals of
donors as well as in the country involved, it yields better
results. Donor coordination is very helpful in the planning and
i mpl enment ati on stages of enmergency food assi stance prograns.
During pl anni ng, donor coordination is necessary to agree on the
nat ure and magni tude of the problem [If inportant donors are not
brought al ong early, their disagreement or uncertainty can
dimnish the rapidity and effectiveness of an enmergency response.

Donors al so agree during the planning stage on what rol e each
will play and what resources each will provide.

During inplementation, donor coordination also is inportant
to snmoot h program operation and achi evenent of overal
obj ectives. In Sudan, for exanple, sone donors did not fulfill
their pledges. This ultinately required extra U S. resources, but
they were programmed | ate because donor coordinati on was
i nadequate. As a result, the inpact and cost-effectiveness of
the effort were di m ni shed.

Recommendati on: Donor coordi nati on anong capitals and
i n-country shoul d be ensured under the |eadership of

t he host governnent or an agreed-on |lead internationa
agency or donor.

3. The slow and infl exible decision-nmaking process in the
U S. CGovernment slows energency responses; flexibility of
response and new approaches to rapidly changi ng energenci es help
produce good programresults. A less fragnented response hy
A.l.D./Washington to food energencies is another inportant
el ement of how a response should be made. A.1.D./Wshi ngton
response tinme to field requests is often too slow, naking the
eventual U. S. response inadequate. The nultiple agencies
i nvol ved and the | ack of effective control of them by those
responsi ble for U S. energency food assistance efforts create
this difficulty. Wthin the executive branch sonme centralization
of control was used effectively in 1984-1985. Wth the hel p of
clear policy guidance fromthe President, this accelerated U S
responses and hei ghtened their inpact.

A full-charge Washi ngton deci sion-maker with the tinme to
devote to the issues that arise in dealing with food energenci es,
supported by a fast decision track, would nmake the U S.
bureaucracy nore responsive to the needs of USA. |.D. M ssions
managi ng energency food assistance efforts. Explicit public
Presi dential and Congressional support would nmake this



deci si on-maki ng structure even nore effective. Such a
deci si on- maki ng apparatus woul d hel p USAID M ssi ons better nanage
program pl anni ng and i npl enmentati on and i nprove program i npact.

Flexibility is central to how food energency responses
shoul d be made. Food energencies often are volatile in their
demands on A l.D. and others. AID s normal adm nistrative
mechani sns soneti nes do not provide the quick, flexible responses
needed when information flows are erratic, and nmmjor crisis can
arise with extrenely short advance warni ng.

Recomendation: A fast-track decision-making structure
headed

by a full-charge decision-maker in Washi ngton shoul d be
devel oped in support of enmergency food assistance
activities.

This fast-track approach should shorten A |.D./Wshington's
response tinme to USAID M ssions; this approach shoul d,
however, be carried out with full cognizance of the

devel opnent context of energency food relief efforts.

A.l.D. should establish a special admnistrative and fundi ng
(and

personnel) track once a valid energency has been identified
and a policy decision made regarding U S. help. This should
i nclude, but not be limted to, the follow ng:

-- Sinmplified administrative procedures for the
approval , processing, contracting, and execution of
requests for assistance once an energency has been
decl ar ed

-- Preparation of policy guidelines for the application of
t hese procedures

-- Delegation to the USAID M ssion, when appropriate
to local circunstances, of full authority to approve use
of counterpart funds, sign contracts, call on
A 1.D.-financed
resources already in the field, and so forth

4. Devel opnent-type prograns (e.g., food-for-work and
speci alized feeding efforts) make excellent targeting nechani sns,
enabl ing beneficiaries to be reached regularly with needed
guantities of food. These prograns tend to target food to
fam lies and groups rather than to geographic areas. |n Chad,
for exanple, food was delivered via PVO or WFP progranms directly
to famlies. These recipients received |arger quantities of food
nore regularly than those reached through general distribution
Such prograns, if they exist at the tinme the energency begins,
can contribute a great deal to targeting, distribution, and
devel oprent al aspects of food energency prograns. As
appropriate, such programs can be started as one response to
nmeeti ng enmergency food needs.

Recommendati on: Wen possi bl e, energency food assi stance
shoul d be provided via prograns targeted to individuals and
fam lies. Wen general distribution is used, it should

i nclude substantial nmonitoring and transport capacity at the



| ocal | evel

5. "What if" contingency plans for key elenents of the
energency food assi stance program are necessary to nmaxinze
success. Experience has shown that even the best laid plans can
go astray and usually do. Unforeseen events such as changes of
governnent, civil disorders, and shifting governnental priorities
can throw a tinetable off and call for flexible, quick,

i magi native action. To help remedy this situation, it is
desirable to have a backup plan

Conti ngency plans dealing with critical elenents of the
energency plan and its inplenentati on need to be devel oped in
advance. This advance contingency plan preparation is frequently
not done in food enmergency situations. Wen sonmething truly
unli kely goes wong during an inplenentation effort, contingency
pl ans need to be nade quickly to correct the problem This type
of contingency plan often is conpleted and carried out quickly,
because the programw Il falter if it is not.

Recommendati on: Enmergency food assi stance plans should
have strong "what if" advance contingency plans for key

el enments of the program so that planners and inplenentors
have

in mnd alternate solutions if the preferred sel ection does
not worKk.

6. Pre-positioning in rural areas prior to the rainy season
greatly increases programinpact and cost-effectiveness.
Prepositioni ng emergency food on an international or regional
basis to neet potential needs of countries is costly and not
al ways effective. However, transport is difficult or inpossible
in sonme rural areas during the rainy season. Therefore,
pre-positioning food in rural areas where energency food needs
exi st prior to the onset of the rainy season nmay be necessary.
Doing so in a tinmely nmanner is a consistent problem as w tnessed
by the 1984-1985 efforts in Sudan, Mali, and Chad. Careful
planning for this activity will assist in achieving program
obj ecti ves.

Recommendati on: Wthin each country, energency food

shoul d be pre-positioned in hard to reach rural areas

prior to the rainy season. Plans, including contingency

pl ans, should be nmade for this pre-positioning prior to the
begi nni ng of the rainy season.

7. Logistical bottlenecks frequently reduce programresults
and i ncrease programcosts. A food energency usually requires a

surge in logistical activities. It is during this period of
pressure on the logistical systemthat its weaknesses appear nost
prom nently, causing program needs to go unnet. In planning,

| ogi stical capabilities need to be realistically assessed and
actions specified for using and i nproving these capabilities as
required by the energency. For exanple, if private sector

trucking is to be used, it will lead to higher freight rates
unless there is a large surplus capacity in the trucking
i ndustry. Timng is inportant. |f logistical capabilities need

to be expanded, it is wise to plan to do so before crisis needs



devel op that require superhuman efforts and great costs.

There are potential devel opnent aspects of infrastructure
i mprovenent. For exanple, an inproved bridge to handle a
dr ought - caused food energency can be a national asset for further
devel oprment, as happened in Chad. Private sector involvenent in
| ogi stics may strengthen the program and can al so i nprove private
sector capacity for |ater devel opnent activities. Sone |ogistics
i mprovenents, such as rehabilitation of rural roads, can be
devel oprmental and, via food-for-work efforts, apply the very food
aid the road inprovenent is intended to facilitate.

Recomrendati on: Logistical capacity should be assessed

early and carefully in every food energency. Its inprovenent to
enabl e an energency food assistance effort to be successful
shoul d be planned for and linked directly to the devel opnent
effort in the country. This plan should provide for a

package of inputs, such as infrastructure inprovenent, additional
rolling stock, spare parts, technical and nanageri al

expertise, and noney and fuel. Explicit contingency plans

for ensuring adequate | ogistical capacity to support the food
energency shoul d be devel oped and nai nt ai ned.

3.4.3 \Who WII Mke the Response?

Pl anning for who will carry out the enmergency food response
is frequently a global effort, although centered in the country
of concern. The United States, host governnent, other donors,
PVGs, the United Nations, and other international organizations
usual Iy becone involved. The lessons |learned in this area are
di scussed bel ow.

1. If the governnent plays a positive pivotal role in
managi ng and coordi nati ng an enmergency effort, the programis
likely to have greater inpact. For exanple, the Governnent of
Chad, despite the many constraints of hunman and fi nanci al
resources, was seen as a najor player in determ ning the policy

framework and al |l ocation of food assistance. |t set the policy
of in situ feeding which avoi ded the establishnment of canps and
nmassive mgration to N Djanena. It chaired the Food Aid Action

Committee, made up of all bilateral, multilateral, and PVO donors
in Chad, and took an active role in formulating i ssues and

resol ving problenms. Governnent infrastructure was used for the
di stribution of over 50 percent of emergency food aid.

Mechani sns were devel oped to nonitor, to the extent possible,
food delivery and to institute appropriate sanctions in cases of
abuse.

The donors believed it was essential to consult with and
bol ster the public sector. As a result, the food assistance
activity was well coordinated, rel ationshi ps between donors and
governnent and anong donors were strengthened, and the
capabilities of the governnment, both nationally and regionally,
were substantially enhanced. The infrastructure now exists to
i mprove the planning and inpl enmentation of devel opment prograns
and to respond nore effectively to future energencies.



Recomendati on: The host governnent should play a

pivotal role in managi ng and coordi nating the energency

effort. Even if it has limted resources at its disposal

it should not be bypassed in the decision-naking process. This

is especially inmportant in chronic-deficit countries in

order to build up an institutional emergency preparedness capacity
to respond to future disasters.

2. CGovernnent may not be the best inplenenting agency.
Private sector resources, such as PVGCs and transport conpani es,
can al so be used effectively to neet enmergency food assi stance
needs. Many governnents are al ready overburdened financially and
adm nistratively in discharging their normal duties. Their
system of admi nistration may not be designed for the fast,
flexi ble action often required when facing drought or other
natural calamties. The use of private sector entities and
resources is often a better nmeans of achieving energency food
assi stance objectives. Transport and distribution of food by the
private sector, for exanple, may be the only way to ensure
delivery in a reasonabl e anmount of time in some circunstances.
This was true in Sudan, where the use of private trucks to
deliver food to PVGs and fromPVOs to beneficiaries was essenti al
to program success.

Q her areas in which the private sector nmight help are
accounting, reporting systens, fuel supplies, and food
processi ng.

Recommendati on: Use of private sector resources (e.g.
transport conpani es) to hel p neet energency food assi stance
needs shoul d be expl ored and enpl oyed wherever feasible to
lighten the |oad on already seriously over-burdened

gover nment s.

3. USAID Mssions' customary practice of nanagi hg energency
food assi stance prograns by using persons with little or no
experience in planning and inpl enmentation, and understaffing
these efforts as well, reduces programeffectiveness. USAID
M ssions' lack of prior experience in nanagi ng energency food
situations is a critical factor influencing program success.

This contradicts A l.D.'"s own practice in nost other areas where
it carefully matches experienced people with their tasks. It
results in | ess well-nanaged programs with reduced inpact and

hi gher costs than necessary.

Mor eover, food energenci es, because they tend to be chaotic,
fast-noving problens, are highly anenabl e to good nmanagenent
practices that inpose discipline and a strong sense of timng and
resource organi zation and control on situations. These
energencies al so are susceptible to experience. A person who has
worked on the |ogistical aspects of food enmergencies will be
better at dealing with |ogistical problens again than a person
who has never drawn up a food emergency |ogistics plan

Recomrendation: A. |I.D. should assess the managenent of

each food enmergency situation. Additional experienced
personnel should be supplied if needed, and sound nanagenent
practices should be required; A 1.D. should establish a
system



that would enable it to draw on its nost experienced and
capabl e talent quickly and efficiently throughout the Agency
as droughts or other energencies occur. The follow ng
reconmendations are made with this objective in mnd.

-- A 1.D. should establish a computerized roster of
Agency personnel by discipline or technical skil
who have had previ ous experience in managi ng emer gency
food and nonfood assistance progranms. This would
provide A l.D. with the information needed to take full
advant age of personnel within the Agency with val uabl e past
experience in countries and at headquarters in this kind of work.

-- Al1.D. should establish special procedures to permt
transfer and use of these personnel as needed in a
flexible and easy to use system For exanple, not
all USAID M ssions have contract officers or resident
| egal staff, nor do they have staff such as
soci ol ogists, nutritionists, and | ogistics specialists.
Saf eguards should be built in to avoid prejudice to
personnel in their annual performance eval uati ons when
they are transferred for relatively long tenporary
duties(3 to 9 nonths).

-- Aroster of contractors and consulting firns with
speci al conpetence in enmergency assistance programns
shoul d be established and kept up to date. This
shoul d shorten the tinme required to |l ocate qualified
firnms or individual skills outside the Agency.

4, Wth few exceptions, the involvenment of PVGOs in planning
and i npl emrenting energency food assi stance prograns was an
essential factor in the success those efforts. PVOs served as
i mportant operational managers of food distribution in nost
energency food progranms. They hel ped target those in need,
assisted in getting food to them established devel opnent efforts
in the nmiddle of the enmergency, and carried out food end-use
checks. Thus, they were involved effectively in planning,
| ogi stics, inpact measurenent, devel opnent programm ng using
food, and many other activities. Sone were reluctant to shift
from devel opnent to relief efforts; sone shifted back too soon

PVGs nost frequently hired staff or used volunteers from
other countries rather than fromhost countries. This pattern
was particularly striking in Mali. They could do nmuch nore to
build up country capacity to handl e drought situations if they
used | ocal personnel nore extensively.

Mai ntaining a state of PVO readi ness to handl e food
energenci es woul d provide an inportant reservoir of capacity in
chronic food energency countries. Supporting PVO efforts to
dr ought - proof vul nerabl e groups using food aid during nondrought
periods is one way to do this while also |inking devel opnent and
food enmergency assistance nore closely during future emergencies.

Recomendati on: Use of PVGs (local and foreign) should

be considered in all stages of enmergency food assistance
prograns -- identification, planning, inplenentation, and

eval uation. Their efforts should be supported jointly by

t he host governnent, other donors, and USAID and control |l ed by



t he organi zational structure agreed on to manage the energency
food effort.

3.4.4 \When WII| the Response Be Made?

1. Enmergency food assistance efforts are tinme sensitive and
require a tinme-phased action plan; decisions nmade in devel opi ng
or inmplenenting enmergency food assistance prograns nearly al ways
contribute nore to program success when nade sooner rather than
|ater. Key decisions nust be nade in a tine frame that wll
all ow food to be distributed to people when they need it. |If
deci si on-makers ran their energency food prograns by the clock
and the cal endar, their performance fromthe vi ewpoi nt of benefi -
ciaries would always i nprove, al nost regardl ess of the quality of
their decisions. Thus, in dealing with food energencies, program
managers shoul d decide as far back on the tine line for that
deci si on as possi bl e.

Recomrendati on: Deci si on nmakers responsi ble for energency
food assi stance prograns should do the foll ow ng:

-- Establish a tine-phased action plan taking into
account any seasonal inpedinents to pronpt action
and ot her issues or roadbl ocks that nust be overcone in
order to maintain the tine-phased action plan.

-- Work with the host governnent, United Nations,
maj or donors, PVOs, and the private sector to devel op
integrated plans with firmtinme schedul es for delivery
of materials, equipnent, manpower, and food needed to
mtigate the effects of the energency.

-- Ensure proper inplenmentation of the tine-phased
action plan and anend it as unforeseen events and
new i npedi nents occur and encourage nmjor donors to
do the same.

2. Movenent of affected households fromthe energency pl ane
to the devel opnent plane may take | onger than anticipated and
require a special blend of emergency food programrng. An
energency is not over when the drought has been broken by anple
rainfall. Crops are not ready for harvesting when the rain first
falls, and the human and financi al reserves of people harnmed by
the drought-caused precipitous drop in incone are not yet
rebuilt. A drought in the year after the first year of rains my
still create grave problens for many of the affected people.
Governnents and donors sel dom plan for such a contingency.

Movi ng from an energency to a devel opnent plane will involve
different actions for different people. Pastoralists may |eave a
tenporary resettl ement schene and attenpt to reconstitute their
herds. But sem sedentary people may not |eave the resettl enent

area at all, preferring it to their former area and way of life.
Some younger generation famly nenbers, if they have been taught
a skill while in arelief canp, may use it in an urban area

rather than return to their village. These shifts all constitute
a nmovenent toward what the individuals believe will be a higher



order devel opnent plane. However, the full shift in any
direction is sel domacconplished in even a year. |In Turkana, it
took nost pastoralists 10 years after an enmergency food situation
was over to fully recover their econom c position.

The existence of a long tine frame for sone to nove from an
energency situation back to a nornal devel opnent situation
hi gh-1ights the inportance of energency-devel opnment |inkages.
During this transition, food assistance can be useful, especially
if it is progranmed using devel opnent objectives and nechani sms.
This is easiest to see when beneficiaries are noving froma
situation where they desperately need food to stay alive (an
i medi ate i ncome supplenent with no devel opnental benefits) to a
situation where they can now grow sone food but need additional
food to neet nutritional and annual inconme needs. Using
food-for-work activities in the latter situation to direct energy
to creating drainage ditches for irrigated | and (food/i nconme for
work ained at creating an individual incone-increasing asset) is
a nore cost-effective and devel opnental way to solve the incone
probl em of the beneficiaries than to continue to distribute free
food. Wen the people are finally able to grow enough food, the
food-for-work activity can be stopped. Perhaps a devel opnent
project that upgrades the skills of the agricultural extension
agent working with beneficiaries (an off-farm devel opnent i nput
to increase the productivity of agricultural assets) can take its
pl ace. The relative cost-effectiveness of the technical
assi stance for extension agents is potentially much higher than
that of a food-for-work activity, and the relative
cost-effectiveness of the food-for-work activity is nmuch higher
than that of free food.

Thus, during the transition, as well as during all other
stages of a food energency, energency food assistance needs to be
aimed at solving the long-run inconme problemof at-risk people.

This will maximze the cost-effectiveness of the assistance and
hel p preclude the return of fam ne. Also, droughts will recur,
and people will again require energency food. The United States,

whi ch has maj or food surpluses, sonetines finds it easier to
provi de food than cash assistance (especially for devel opnent).
If the progranming of food, even energency food, can beconme nore

devel oprental, it may becone possible to structure gl oba
cooperation to achi eve nore devel opnent (i.e., we will provide
nore food if you will provide nore cash).

Recommrendati on: Enmergency food assi stance shoul d be
provided for as long as it hel ps cost effectively to

solve the incone problemof the at-risk people being

hel ped. This tinme frame shoul d be established i ndependently
for each situation and cannot be determ ned automatically by
the sanme event (e.g., rainfall).

3.5 Successful Inplenentation of Enmergency Food Assi stance
Prograns: Eleven Critical Elenents

Preparation of an energency food assistance programis one
thing; inplenmenting it is another. Foreshadowed by all the
i ssues dealt with in program design, successful inplenentation
shoul d deal effectively with the nost inportant of those issues.
Qur experience in Sudan, Mali, and Chad suggests 11 critica
el ements to successful inplenentation of energency food



assi stance efforts. These 11 el enents are subel enents of three
nmaj or areas: program objectives, program nmanagenment and

organi zation, and program content. These elenents are shown in
Box 2 and exam ned briefly below. Each ingredi ent nust be viewed
statically and over tine. That is, effective donor coordination
is not a one-tinme state of affairs, but an effort that nust be
mai nt ai ned over tinme -- throughout the food energency.

3.5.1 Program (bj ectives

1. dearly define program objectives.

Enmer gency food assi stance prograns need wel | -defined program
obj ectives to guide planning, inplenentation, nonitoring, and
eval uation. Sonetinmes the objectives of these prograns are not
specified. For exanple, if it is not clear that a program
obj ective is to assist very vul nerabl e groups such as children
and | actating nothers, appropriate foods and suppl enental feeding
mechani sns may not be packaged together with food for genera
di stribution.

Speci fying objectives in food energency assi stance prograns
is inportant. Emergency circunstances frequently change, and
these changes sonetinmes require new program objectives,
approaches, and activities. Wen programalterations are made
under pressure and with limted information, new specific
obj ectives may not be defined and existing objectives may not be
focused upon as intently as before. The fast pace and less rigid
pl anni ng and operating procedures of nost food energencies can
foster activities that are not well related to program
obj ectives. The conflicting results and inefficient resource use
that results will reduce program ef fectiveness.

Box 2. Eleven Critical Elenents for Successful
| npl enent ati on of Energency Food Assi stance Prograns

-- (bjectives
1. dear program objectives

-- Managenent and Organi zation

2. A fast decision track in Washi ngton headed by a
full -charge deci si on- maker

3. Good, experienced USAI D managenent and sufficient
staffing

4. Adequat e host governnent support

5. Effective donor coordination

6 Ti mely deci sions and action

-- Program Cont ent
7. Key information
8. Adequate resources
9. Proven delivery systens
10. Good |l ogistics
11. Integrated energency/devel opment activities

3.5.2 Managenent and Organi zation



2. Establish a fast decision track in Washi ngt on headed by
a full-charge decision-naker.

Every set of lessons |earned cites the sanme problem sl ow
response time in Washington, turf battles, and reasonabl e peopl e
differing on the issues. A generic principle here is that tining
is everything. The bureaucracy still nust be organized as if it
is.

3. Ensure good and experienced USAI D M ssi on nanagenent and
sufficient staffing.

A l.D. runs its energency food assistance prograns in the
field with whonever happens to be resident in the Mssion at the
time. It usually does not add nanagenent staff to run these
prograns, but peels sone of its devel opnent cadre away to nmanage
the energency effort. These may be good peopl e and experienced
devel oprment staff. However, nobst USA. |.D. M ssion personnel are
not experienced in running enmergency food assistance prograns,
and they do not nanage them especially well.

Al D persists in under-resourcing food energencies in terns
of its own staff conplenent. |In fact, effective energency food
assi stance efforts require |arge anmounts of staff tinme. Food
nonitors, for exanple, are necessary in nmany cases to suppl enent
USAI D personnel and government capabilities.

Using A. |.D. personnel experienced with food enmergenci es and
expandi ng USAI D M ssion staff when necessary will add to the cost
of the program Energency food assi stance prograns often are
| arger than the nornal devel opnent program of a M ssion, and they
represent |large resource transfers. Sone additional expenditure
to make these huge progranms nore successful can be justified.

4. Arrange adequate host government support.

Ener gency food assi stance prograns can be undertaken in a
variety of ways. Sonme of these approaches require najor host

governnent invol venent and support, whereas others do not. In
pl anni ng an assi stance effort, the governnment support needed for
specific programelenents will be identified and contingency

pl ans devel oped to control these elenents (in case the host
governnent does not go al ong or does not perform as agreed).
During inplenentation, the actual achievenent of host governnent
support needs to be both an operational and a policy-Ievel
effort. Program nmanagers, especially at the USAID M ssion | evel
will have to define the | evel of support needed, arrange for it,
and nonitor to see that it is being provided.

The nmonitoring of host governnment support and devel opnent of
contingency plans in case things do not go as expected are
i mportant. For exanple, the government nay agree to expand its
fuel supplies and supply fuel inland. |If it does not perform
donors may have to supply the fuel, perhaps even by airlift. |If
the actions of the host governnent are being nonitored, it may be
possible to identify that they have not placed forward orders for
fuel or that they have inadequate foreign currency to purchase
it. |If these problens are identified early, it may be possible



to encourage or arrange adequate governnment support in tinme to
avoid a nmajor fuel shortage problem Even if adequate governnent
support cannot be obtained in this instance, early warning of the
probl em may enabl e other arrangenents to be nade before a nmjor
crisis arises.

5. Devel op effective donor coordination

Ef fective donor coordination, if achieved early, helps
ensure a rapid energency response. During programplanning it
greatly reduces uncertainty (e.g., who is going to do what;
when?). Because different donors agree to undertake various parts
of the program donor coordination during inplenmentation reduces
duplicate effort, elimnates sone ni stakes, and increases program
ef ficiency.

Tradi ng food between donors, for exanple, can reduce transport
requi rements and neet beneficiary needs in a nore tinely manner.

Coordination is best when the information available is
best. Standardi zed and frequent reporting of key information to
i nvol ved donors during inplenmentation is an inportant el enent of
donor coordination. As noted in the prior section on
preparation, the coordinati ng nmechani smand the way deci sions are
reached within it also are inportant aspects of effective donor
coordi nation. A joint governnent/donor/international agency/PVO
coordi nati ng nechanismis nore effective than independent
coordi nati on between each donor or operating entity and the host
governnent or |ead coordi nating agency.

6. Make tinmely decisions and undertake tinmely action.

Ener gency food assi stance prograns nust nove at a mnuch
faster pace than devel opnent prograns. To ensure that this pace
i s achi eved, decisions and actions nust be tinely. Usually, they
nmust occur within a specific and fairly narrow wi ndow of tine if
program effectiveness is to be maxim zed. Consistently making
deci sions and taking actions according to such a tinme-phased
action plan will require special procedures (e.g., the delegation
of certain legal and contracting authority to USAID M ssions and
clear lines of authority in Washington). These procedures shoul d
be worked out in advance.

Even when special procedures are not available, tinely
deci sions and actions are possible. Quality planning hel ps, as
does experienced managenent, good host governnment support, and
ef fective donor coordination. Obtaining key information and
ensuring the existence of the other critical elenents (see Box 2)
al so enable greater tineliness. Wth these el enents present in

adequat e neasure, the decision-naker will usually have a basis
for deciding and acting within the time dinmension of the
energency if willing to risk doing so without the protection of
speci al procedures. |n such cases, as occurred in Sudan, it is

i mportant that support be given to the rul e-or protocol-breaker
after the fact by top officials in A I.D./Wshington and ot her
agenci es.

3.5.3 Substantive Content of the Program



7. btain key informtion.

Key information in enmergency food situations is always
insufficient, but it is inportant. Oten little effort is put
into obtaining this inportant information, making its

insufficiency a self-fulfilling prophecy. Only if it is val ued,
i nsisted on, and worked hard (and intelligently) for, will key
i nformati on becone available. In Mali, for exanple, special

studies were used to get relevant infornmation, and nore are

pl anned. A required reporting format and frequency for key
variables is one way to pin down what data are avail abl e and what
is known and unknown; it also helps allocate resources toward
provi di ng key infornation.

Sonme key infornation needed to nake deci sions and take
action in enmergency food prograns is situation specific.
However, nost key information will be the sanme for different food
energencies, falling into two categories: problemdata and
sol ution data. Exanples of key probleminformati on needed are the
fol | owi ng:

-- Wi is affected by the drought?
-- Wiere are they?
--  How many are there?

-- How has the drought affected then? (Loss of incone?
Lack of food supplies locally?)

-- How are people responding to the drought
(st ages- of -drought response)?

Exanpl es of key solution data needed are the follow ng:

-- Wat is available to neet the i ncome/food needs of the
af fected people (food, noney, materials, personnel)?

-- Can avail able food neet the needs of the affected groups
(e.g., children)?

--  Wiat delivery nechani snms are avail abl e? Which would be
nost appropri at e/ devel opnent al ?

8. Ensure that adequate resources are avail abl e.

The resources needed for an effective energency food
assi stance program i nclude nuch nore than food. Managenent
staff, systens, and procedures and key information are essenti al
parts of the resource nmx. |In addition to these "soft" inputs
and food, there will be need for nobney, transport, technical
assi stance, equi pnment, supporting material for food-for-work
activities (e.g., seed and hand tools), and infrastructure such
as housing, inproved bridges, and food storage facilities. These
have to be available in the proper proportions and at the right
times to naxim ze program success.

9. Use proven delivery systens/ mechani sns.

The nmeans by which food is distributed to end users has a
great deal to do with programinpact and cost-effectiveness.



After incurring all the effort and cost of noving food thousands
of mles and over difficult terrain, its delivery by one neans
(e.g., general distribution) nay have much | ess inpact on the
needs targeted than distribution by another neans. Where
avai |l abl e, existing organi zed prograns of PVGCs and ot her

organi zations (e.g., food for work, other devel opnent activities,
suppl enental feeding efforts) had nore inpact than genera

di stribution. The food was better targeted on the
nutritional/medi cal needs of individuals and used nore

devel oprental ly as wel | .

Where the income of the affected population is not the
probl em but a local or national supply shortage is, nonetization
will be a preferred distribution mechanism Funds generated
could be used via cash-for-work activities to reach groups for
whom dr ought has caused nmjor incone shortfall and wealth
depl eti on.

In sonme situations, such as Sudan in 1984-1985, "proven"
delivery systens will not exist. Judgnents about which to try
shoul d be followed up with intense nonitoring of actual end-use,
and adjustnents should be made based on the information obtained.

10. Organize a good |ogistics system

Logi stics are fundanental to the successful operation of
energency food assistance prograns.{6} The |logistics system

invariably will need special attention -- repair, fortification
expansi on. Use of the private sector to neet the special needs
the food enmergency placed on the | ogistics systemworked well in

Sudan. Good pl anni ng, contingency pl anning, and the use of
personnel experienced in the |ogistical aspects of food energency
i mpl ementation will help in organizing and using a good | ogistics
system

11. Carry out integrated energency/ devel opnent
activities.

Food energency prograns should be planned to fit snoothly
i nto devel opnent efforts. They should aimdirectly at the incone
probl em of affected people and solve it in the way that nost
supports devel opnent. Wen the incone of farners has di sappeared
due to the drought, food can replace it and, at the sanme tine,
keep the farnmers in their honme villages so they can begin crop
production i medi ately when the rains return. Exchanges of food
for cattle at reasonabl e exchange rates may be the nost
devel oprental |y appropriate way to help pastoralists convert
their wealth into i ncone/food. Food-for-work, npnetization, and
ot her mechani sns shoul d be used as extensively as possible to
ensure that the emergency programis not seen as an isol ated
event to be disposed of as rapidly as possible in order to get
back to devel opnent. Rather, progranmi ng for food energencies
needs also to be viewed in a devel opnent context. Then the
structure of the solutions proposed can be neasured not only by
nmedi cal /nutritional and social/humanitarian criteria, but also by
devel oprment criteria (e.g., to what extent did our energency food
progranm ng hel p solve over the | onger termthe | owincone
probl em of those affected by the drought?).

{6} At one point during the evaluation in Sudan, the

eval uation team s Landrover ended up in the desert



mles

fromanywhere with only three good tires, two flat

ones,

and no nore tube-patching conpound. Having had three
prior flat tires that day, the team devel oped a generic
principle: logistics are everything -- be sure you
have enough

3.6 Mnitoring and Eval uation: Quidance Mechani sns for
| mprovi ng Success

End-use i npact and cost-effectiveness deternine the success
of emergency food assistance prograns. To validate and inprove
these programresults requires baseline data, staffing up for
nonitoring, and the nonitoring and eval uati on of program i npact
and cost-effectiveness.

Basel i ne data need to be devel oped before a food energency
becones apparent, ideally during the preplanning stage. Wen
this has not occurred or the baseline devel oped does not
adequately frane aspects of the food enmergency that arise, it may
be possible to gather sonme baseline data during the initial
stages of the emergency (e.g., the identification and preparation
stages). This will be nore possible when the enmergency devel ops
slowy, as is often the case. The key baseline data needed were
noted earlier in the discussion of preplanning activities. The
| essons | earned are di scussed bel ow.

1. Food nonitors are essential in many countries to
suppl enment host governnent, USAID M ssion, and PVO nonitoring
capabilities. Detailed nonitoring of emergency food assi stance
i mpl ement ati on and i npact has been very hel pful in inproving
program managenent / cost - ef f ecti veness and program i npact.
Monitoring can be carried out by a conbination of the host
governnent, PVGs, and A l.D. direct-hire and contractor
enpl oyees. When nmany organi zations are involved, consistency of
results and reporting of results tend to be problens.
Governnents sonetines lack the capability to nonitor fully the
situation, and PVGOs thensel ves need nonitoring. Expandi ng USAID
M ssion staff to do this nonitoring in these cases has produced
good results.

Recommendation: Detailed nonitoring of energency food

assi stance prograns should be a part of inplenentation,

and USAI D M ssion staff should be expanded when necessary to
achi eve good nonitoring results.

2. Monitoring and evaluating for inpact provides useful
feedback on the effectiveness of energency prograns and how t hey
can be planned and inplenented better in the future. The inpact
of emergency food assistance prograns is often difficult to
assess. Baseline data are seldom avail able, no "control s" exi st,
peopl e are too busy to devel op good data, and so forth. As a
result, it is usually not possible to deternine how well a
program
did in terns of saving lives, neeting a proportion of individua
diets, reversing severe or serious malnutrition, or curbing the
i nci dence of malnutrition-related nedical difficulties. However,
to i nprove energency food assistance, such assessnents are



needed. This requires conscious attenpts to establish nonitoring
and eval uation efforts or systens to detect and neasure inpact as
part of emergency food assistance prograns.

Recomendati on: Mechani sns for nonitoring and eval uati ng

i mpact should be nmade a part of energency food

assi stance efforts, and additi onal data shoul d be coll ected
to enabl e the inpact of energency food prograns to be

det er m ned.

Prepl anni ng shoul d include data collection for baseline
purposes that will enable programnonitoring and eval uation
to assess inpact accurately.

APPENDI X A

SCOPE OF WORK

1. BACKGROUND

Ener gency food aid shipnents to Africa have reached
unprecedented |l evels. Between FY 1983 and 1984, U.S. energency
food aid nore than tripled in tonnage and val ue; by June of FY
1985 approved energency levels for Title Il, Section 416, and
food reserves conbi ned have again nore than tripled in tonnage
(1.8 mllion nmetric tons) and quadrupled in value ($738.4
mllion). For Sub-Saharan Africa alone, the U S. Governnent has
supplied nore than 50 percent of total food aid requirenents. In
light of the particular chronic nature of the "energency" in
Africa, this substantial comm tnent cannot be viewed as a
one-time event. Not only will continued energency relief be
required in the short term but given the nmagnitude involved,
this assistance will have significant inpact on the future of
African devel opnent. How we programthis food aid in the short
and nmediumterm can be an inportant determ nant of whether we
have positive or negative effects.

It is in this context that the assessnent of our energency
food aid prograns is conceived. Based on an eval uation of
current operations, we will be exploring options for organizing
energency food aid to alleviate inmedi ate distress while, at the
same tine, setting the stage for |onger termdevel opnent. This
nmeans | ooking at the |arger picture when designhi ng enmergency
interventions -- the interrelationships between mcro projects
and macro policies, the linkages between energency and regul ar
food aid prograns as well as with dollar-funded devel opnent
assi stance activities, and the effects of different distribution
mechani sns. |t neans understanding better the snmaller picture --
the perceptions of beneficiaries, their socioeconon c and
cul tural environnent, their decision-making processes, and how we
can provide for their material needs while preserving a sense of
sel f-worth and human dignity and fostering appropriate changes in
behavi or patterns. This assessment will provide the opportunity
to take stock of our successes and failures to date with a view
to progranmati c changes and inprovenents. It is hoped that this
review will contribute to inproving the effectiveness of our food
aid prograns in the short and long termand al so to devel opi ng



new nodel s or docunenting existing ones that can be used by ot her
donors and host governnents.

As a first step in preparing for this review, the A l.D.
Bureau for Food for Peace and Vol untary Assistance canvassed al
USAID Mssions in Africa with emergency food aid prograns
regardi ng their experience during the 1983/1984 drought. An
exhaustive list of questions was cabled to the field, and the
response fornmed the infornmation base for the Lessons Learned
paper presented at the Food for Peace Oficers Conference in Abidjan in
April 1985.

A primary purpose of this assessnent will be to verify,

suppl enent, and update this infornation with field visits,

i ndependent data anal ysis, and the perspective of program
participants. Utimtely, we would like to devel op guidelines for
the design of future enmergency food aid prograns.

2.  OBJECTI VES

1. To assess the tineliness, appropriateness, and inpact of
energency food aid prograns in Africa and suggest ways
they can be inproved

2. To assist USAID Mssions, private voluntary
organi zati ons
(PVGs), host governnents, and other donors in pro
gramm ng future energency, rehabilitation, and disaster
prevention activities

3. To provide A l.D. and the donor community with | essons
| earned regardi ng the planning, design, inplenentation,
and eval uation of enmergency food aid programs, with
enphasi s on how they can nore effectively foster
| ong-term devel opnent initiatives and contribute to increased food
security

3. SCOPE OF WORK

The followi ng questions are illustrative of the kinds of
i ssues that should be exam ned in depth by the evaluation teamin
carrying out the objectives of this assessnent. Enphasis, of
course, will vary fromcountry to country and will depend on the
particul ar type of intervention being exani ned and t he degree of
severity of the emergency situation. Priority should be given to
i nformati on gathering and anal ysis |leading to inproved
progranm ng, redesign, and exploration of new options for the
formul ati on of enmergency food aid prograns.

3.1 Causes of the Energency
-- Wat is the nature of the problem (both i medi ate and

underlyi ng causes)?

-- To what extent is the country's food problemrelated to
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3.
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agricultural and nmacroecononic policies that may
di scourage | ocal agricultural production and marketing?

-- How can the basic food problem be best addressed with
energency food ai d?

Pr epar edness and Conti ngency Pl anni ng

-- Do national procedures exist for responding to
energenci es? Are they followed when an actual energency
occurs?

-- Describe the types and |l evels of public and private
sector security stocks, distribution nechanisnms, and how
they can be used in a disaster situation.

-- Wiat planning activities could be undertaken to
strengthen the government's capacity to respond nore effectively to
structural and energency food deficit situations?

(Consider the political will and financial capability of
t he host governnent to handle enmergencies in this
context.)

-- How do local people nornmally deal with food shortages
and how can this traditional coping behavior be reinforced?

Donor Coordi nati on

--  Were adequate nechani snms in existence or were they
establ i shed to coordi nate assessments of donor
requi rements and inplenentation efforts?

-- Did these function effectively and how mi ght they be
i mproved?

-- Assess A.l.D.'"s role inrelation to that of the host
governnment and ot her donors in initiating and sustaining
coordi nati on functions.

Needs Assessnent

-- Describe the type of information (e.g., rainfal
anal ysis, nutrition surveillance), collection system analysis
procedures, and use of data for early warning,
assessnment of requirenents, declaration of disaster, design of
prograns, estimation of food input, and the |ike.

-- Has the logistical capacity of the governnment and the
private sector been adequately taken into account in
determ ning food aid |evel s?

-- Assess the accuracy, rapidity, and appropriateness of
t he needs assessnent process and A.1.D."'s contribution.

Proj ect Design



-- How were target areas and groups of beneficiaries
sel ect ed?

-- Describe the basic characteristics of the beneficiary
popul ati on (nonads, sedentary farners, urban poor,
di spl aced person/refugees), and their relationships to
each other. How do these factors influence the food
di stribution node sel ect ed.

-- Have local food preferences and food consunption
patterns of the target population as well as |ocal market
pri ces been adequately considered in the choice of
commodi ties and the selection of distribution systens?

--  Were necessary conpl enentary inputs (i.e., seeds,
vaccines, materials, technical assistance) incorporated
into the food emergency progranf

-- To what extent have participation of beneficiaries and
utilization of | ocal organizational structures/resources
been built into the project design?

-- How were costs a factor in the design of the progranf

-- Wre provisions for term nation of emergency food aid
and/or transition to rehabilitation and | onger term
devel opnent foreseen during the planning stages?

-- Have linkages with regular food aid prograns and ot her
conpl ement ary resources been expl ored?

3.6 Managenent, Monitoring, and Eval uation

-- Did the host governnment, USAID M ssion, PVGOs, and | oca
communi ty groups organi ze thensel ves effectively to
manage the energency? Discuss in ternms of relief planning,
organi zation, resource allocation, postcrisis
rehabilitation, and |longer termsustainability.

-- Wiat systens are in place for effective commodity
accountability and program nonitoring? Describe the
i nformati on generated, costs, manpower, and sinilar
features.

-- Wiat are the respective roles of the host governnent,
USAI D M ssion, PVGs, community groups?

-- How can nmanagenent, nonitoring, and eval uation be
i mproved?

3.7 Tineliness of Emergency Response

-- Discuss the effectiveness and quantify the exact tine
frames for the follow ng:



- Needs assessnent and project design

- Approval process

- Procurenent of comodities

- Delivery of commodities to the country

- Internal distribution of food to the target
popul ati on

- Arrival of technical assistance

-- Describe constraints and how t hey were overcone.
Suggest ways of expediting these procedures in the future.
How can the private sector be used nore effectively in
t he novement of food comuodities?

-- |If food conmodities did arrive |ate, were appropriate
actions taken to avoid disincentive effects on |ocal
production and marketing?

3.8 Program Results

To the extent possible, and taking into account the
constraints inherent in disaster situations, the evaluation team
will present evidence of the effectiveness/inpact of emnergency
interventions in ternms of the follow ng:

-- Targeting: extent to which areas and/or victins with
greatest need are being reached

-- Coverage: percentage of the affected popul ati on being
assisted (by the United States, by other donors)

-- Increased availability of food in target areas and
consunpti on by vul nerabl e groups

-- Incentive/disincentive effects on agricultura
production/prices/incones

-- Inproved nutritional and health status of target groups
-- Decreased infant and child nortality

-- Denopgraphic effects: population novenents to centers
and urban areas, age/sex distribution, and the like

-- Dependency/self-reliance: Have relief prograns weakened
the self-help capacity of individuals and comunity
groups? How can prograns be better organized to
reenmpower individuals and strengthen | ocal decision-making
and resource generation/productivity?

-- Policy and institutional reform How has the emergency
af fected ongoing food strategy plans and price
restructuring efforts? How has the energency
i ntervention strengthened the capacity of the government to respond
nore effectively to future energenci es?



3.9 Policy Issues

The followi ng i ssues are conpl ex and deserving of separate
studies in thenselves. Yet they are extrenely inportant in
t hi nki ng about programr ng options and provide a useful backdrop
for discussions. As appropriate, the team shoul d address these
concerns in the context of reconmmendations for program
i mprovenent/redesi gn and | essons | ear ned:

-- Relative effectiveness (inpact and costs) of various
distribution nodes (e.g., comunity free distribution,
mat ernal and child health suppl ementary feeding
prograns, food for work, nonetization, triangular transactions,
rehabilitation activities) and consideration of
alternative distribution nechanisns

-- Conparative advantage and cost-effectiveness of
di fferent food distribution channels (WP, PVQOs, host governnents)
and criteria for selecting anong them

-- Linkages with regular food aid progranms and ot her
devel opnent assistance activities

-- How food energency prograns can be planned to support
sector and macroecononic policy reforns and strengthen
food self-reliance, disaster prevention, and |onger term
devel opnent initiatives

-- Criteria for determ ning when and how energency prograns
shoul d be phased in and out

-- Opportunities and constraints presented by the "chronic
food energency syndrone" with regard to funding
mechani sns, nultiyear planning, program design
conditionality requirenents, and the |ike

4. EVALUATI ON APPROACH AND DURATI ON

Al'l team nenbers will neet in Washington, D.C. during the
first week of the assessnent to review and clarify the scope of
work, develop field protocols for site visits and interviews with
| ocal officials and program partici pants, and hold di scussi ons
with key A I.D., USDA, State Departnment, OvB, and PVO officials.

After this prefield analysis is conpleted, the study teans
will proceed to the country to carry out field investigations:
revi ewi ng additi onal docunentation; interview ng key U S
M ssi on, host governnent, PVO, and ot her donor officials; and
i nspecting appropriate field sites. Specific attention should be
devoted to capturing the perceptions of program participants,
ei ther through structured interviews or informal conversations in
their own language. The fieldwork will be carried out in
approxi mately 18 worki ng days per team nenber. |f feasible,
country studies should be scheduled in an iterative manner so



that the approach can be tested and refined through the
eval uati on process.

Upon return fromthe field, each teamw |l reviewits
findings and will prepare a draft country report. \When all the
country studi es have been conpleted, M ssion comments received,
and the final reports prepared, the Contractor's core technical
staff will prepare a synthesis of findings and recomendati ons,
drawi ng out | essons | earned about what works, what does not work,
and why, fromboth the operational and policy perspectives.

USAI D M ssions woul d be expected to collect all existing
data and reports and other rel evant records for the team before
their arrival. 1In those instances where in-house or |oca
contractor capability are available, USAID M ssions m ght conduct
interviews with program participants in advance of the teanis
arrival. To the extent possible, USAID M ssions shoul d provide
| ogi stic support for the teamwhile in-country.

5. COUNTRY SELECTI ON

Up to four countries will be selected on the basis of data
availability, mx of distribution nmechanisns and inpl enmenting
organi zati ons, type of beneficiary popul ation, and gover nnent
approaches/ policies. The receptivity of USAI D M ssi ons/ host
governnents, the ease of travel, and the representativeness of
the energency situation should al so be taken into account.
Because of the difficulty in operationalizing concepts such as
"recovery," "rehabilitation," and "transition fromrelief to
| ong-term devel opnent, " the sel ection of progranms and countries
is critical to capturing the range of existing or potenti al
experience.

6. TEAM COWPOSI TI ON AND LEVEL OF EFFORT

In conducting these country assessnents, the contractor wll
provide at | east three specialists per country. G ven the range
of skills required to carry out this scope of work and the short
time frame, the background of these specialists will vary
according to the case in question, but nmust include all of the
foll owi ng areas of expertise:

-- Language skills and country-specific experience

-- Agricultural economcs

-- Public health/nutrition

-- Soci al anthropol ogy

-- Food logistics

-- Policy anal ysis/program desi gn/ eval uati on

At | east one of the team nenbers, nobst probably the team

| eader, will be on the contractor's core technical staff. Wile
continuity in the evaluation teamis assuned, it is not essential



for the same consultants to go to all countries.

7. REPORTS

The teamwi ||l submit a report on each country study as well
as a synthesis containing an anal ysis of those factors that
appear to determnine program effectiveness, recommendati ons on how
A.l.D. can inprove its programm ng of energency food aid, and
| essons | earned. Before departure fromeach country the team
wi || have engaged all concerned parties (A |.D., WP, other
donors, host country, PVOs) in a dial ogue concerning their
findings and recomendations. The draft country reports are due
in Al.D /Wshington no later than 2 weeks after each team has
return to the United States. Five copies will be delivered.

M ssions will be asked to conplete their reviews and respond with
comments by cable within 2 weeks of receiving the draft. The
final report (including an executive summary and synt hesis of
findi ngs, recommendations, and | essons |earned) will then be
prepared and ready for print within 2 weeks of receiving all

M ssion comrents. Ten copies of this report will be delivered.
Any translation of the report will be the Mssion's
responsibility.

APPENDI X B

SUMVARI ES OF THE THREE COUNTRY STUDI ES:
SUDAN, MALI, AND CHAD

1. SUDAN

1.1 Purpose, Scope, and Mt hodol ogy

The principal purposes of the Sudan eval uation were to
assess the tineliness, appropriateness, and inpact of the
1984-1985 food energency assistance efforts; reconmrend neasures
for inproving future U S. energency food assi stance and di saster
relief programs; and consider measures for inproving the design
of emergency food progranms in Africa by relating themnore
closely to national food strategies, including rehabilitation and
| onger term devel opnent.

The generic scope of the evaluation (see Appendi x A)
illustrates the many issues considered during the course of the
preparation, fieldwork, and witing of the evaluation report.

For its evaluation nmethodol ogy, the team depended on reviews

of secondary sources, interviews, and observations in both
Washi ngton, D.C. and Sudan.

1.2 The 1984-1985 Food Energency in Sudan: Setting and
Constraints

Sudan, a huge underdevel oped country, was ill-equipped to



respond to maj or food energencies. The size of the United States
east of the M ssissippi, Sudan has a population of 21.5 mllion
and a literacy rate of only 15 percent (25 percent for men and 5
percent for wonmen). Sudan's climate is difficult and in the past
few years has led to i nadequate food supplies in the vul nerable
regi ons of the country.

Extrenmely weak conmuni cations and transport are major
barriers to devel opnent and to energency responses. Sudan has
only 1,396 niles of paved roads (Washington, D.C. has 1,100
mles) and a system of unpaved roads and marked tracks, mnmuch of
which is inpassible in the rainy season (June through Septenber).

Deeply in debt (about US$9.0 billion), Sudan has faced an
acute shortage of foreign exchange during the |ast few years.
Exports were down 50 percent in 1985. Inflation has been about
15 percent annually for the last 4 or 5 years. Overall the
Governnent of Sudan's financial situations is not good.

The Governnent of Sudan has been weak and unstable. The
coup d' etat on April 7, 1985 and civil disorder have hindered the
Governnent's ability to respond to devel opnent and energency
needs. Mbreover, the managenment and administrative capability of
the Governnment of Sudan has been i nadequate to deal effectively
with the problens of such a vast, poor nation. Recent
decentralization increased the difficulty of coordination between
the Central Governnment and the regional governnents.

1.3 The 1984-1985 Food Energency

The 1984-1985 crop year was the fourth year of a drought
that grew in severity each year. |n conparison to the 1980-1981
good crop year, 1981-1982 food grain production (sorghum millet,
and wheat) was 63 percent, 1982-1983 production was 57 percent,
and 1983-1984 production was only 40 percent. During 1984-1985,
USAI D estimates of Sudan's "at-risk" popul ation suffering
seriously fromlack of food increased froml1l mllion to 6-9
mllion. The rural population was particularly vulnerable to
food shortages going into the fourth year of the drought.

Thi s was unusual for Sudan, which in normal years is a food
surplus country that exports sorghum Sudan had not had a
continuing maj or drought for 20 to 25 years. As a result, there
were no early warning systenms, food emergency preplanning units,
or other famine relief nechanisns in place from previous
dr ought s.

1.4 The Massive U S. and O her Donor Energency Relief Effort

The 1984-1985 energency food problemin Sudan increased
continually until a truly massive relief effort was undertaken.
In March 1984, The USAID M ssion alerted A |.D./Washington to the
energency food problem In June 1984, the M ssion requested
67,000 metric tons (M) of Title Il emergency food. By March
1985, just 10 nonths later, the Mssion's total requests for
energency food had increased to 837,000 MI -- 817,000 M of
sorghum for general feeding and 20,000 MI of food for



suppl enental feeding prograns. A |.D./Wshi ngton approval s
followed a simlar pattern, rising from 82,000 MI i n Septenber
1984 to 507,000 MI in April 1985. In addition, A l.D./Wshington
approved Title | shipments of 315,000 MI in FY 1985 to neet urban
f ood needs.

In coordination with other donors, the United States took
responsibility for the food energency in the Kordofan and Darfur
regions in the west, where a large portion of the at-risk
popul ati on was | ocated. USAID s goal for its emergency food
assi stance effort was to supply adequate rations to all those at
risk intheir villages in a tinmely manner. |Its strategy was to
pre-position food near the at-risk population prior to the
begi nning of the June 1985 rainy season, contracting a private
sector trucking conpany, the Sudanese Railroad Corporation, and
private voluntary organi zati ons (CARE and Save the Children UK)
to transport and distribute the food. The Governnent of Sudan's
i nvol venment was limted to providing the contracting nechani sm
for private sector transport and counterpart funds to finance the
transport. At the local level, the relief effort relied on
village leaders to allocate food.

The eval uati on team concentrated on Western Sudan, which was
an area of prinme U S. responsibility. Time constraints did not
permit exam nation of the Mssion's support for other areas of
Sudan, which the team understands went well, such as in the
Kassal a province in the Eastern region and in the Northern and
Red Sea Hills areas. The USAID M ssion al so worked closely with
the U N. Hi gh Conm ssioner for Refugees to ensure adequate food
supplies for the refugee program

1.5 Evaluation Results

A l.D.'s food energency assistance effort nmade a critical
di fference for nmillions of hungry people, but it could have had
even greater inpact and been nore cost-effective. A 1.D.'s
energency food assistance made a critical difference in the lives
of mllions of Sudanese, who in 1984-1985 did not have enough to
eat. A nassive programundertaken in a country where food
energencies are infrequent, the USAID M ssion and
A.l.D./Washington efforts deserve nuch praise for having overcone
many mmj or constraints as the energency situation unfolded. As a
result, over 1.0 nillion MI of enmergency food was brought into
Sudan and sold in urban areas or distributed anong the rura
peopl e, sone in very inaccessible areas. Many |lives were saved
and much suffering was alleviated by this food assistance.
Overall, AID undertook a major effort and perforned well under
t he circunst ances.

The evaluation teams main task was to determ ne how such an
i mense energency food assistance undertaking coul d be inproved
i f another such crisis occurred in Sudan or el sewhere. This
required a review of achi evenents and shortconi ngs and a sharp
eye for ways of inproving performance. This bias in the
eval uation toward inprovenent should not detract fromthe major
successes achieved by A l.D. in Sudan in 1984-1985.

A l.D."s enmergency food assistance programdid not fully
achieve its goal regarding quantity, tineliness, or



appropri ateness of food distributed. Its program could have had
even nore inpact and been nore cost-effective had tim ng,
nmanagenent, preparation for unforeseen events, and inpact been
dealt with nore successfully. Lessons |learned in these areas can
fruitfully be applied in dealing with Sudan's 1986 food

enmer gency.

1.5.1 Timng

The 1984-1985 energency food programwas not carried out in
a tinmely manner.

Fi ndi ngs

-- AID was unable to pre-position needed food prior to the
rai ny season. This meant that USAI D/ Sudan had to nove
| arge quantities of food in the rainy season, an
extrenely difficult task, leading to serious delays and
shortfalls in getting food to needy peopl e.

-- A 1.D.'"s request-approval cycle did shorten during the
1984- 1985 period, but it still took nearly 12 nonths
bet ween each USAID request and the full distribution of
t he approved energency food in Sudan.

-- The tineliness of the overall energency food effort was
di mi ni shed because ot her donors, international agencies,
or the Governnent of Sudan could not foll ow through on
time on their mutually arranged share of responsibility.

Concl usi ons

-- The tineliness of A l.D.'s energency food assistance in
Sudan can be inproved, especially by preplanning,
earlier
assessnment of needs, devel opment of a planned critical
path (action plan), pre-positioning of food prior
to the rainy season, and effective donor coordination

-- A1.D.'"s problens in resolving the tineliness issue
| essened the positive inpact of energency food because it
decreased the overall volume of food distributed when it was nost
needed, resulting in less food getting to people in
difficult-to-reach areas and slowing the initiation of
suppl enmental feeding and health activities.

Reconmnmendat i ons

-- Timeliness should be at or near the top of A l.D.'s
priority list when dealing with the 1986 food energency
because it is central to effective programinpact.

Ti mel i ness should be inproved for A l.D. and the

Gover nment of Sudan through preplanning, earlier and

nore detail ed planning (including donor coordination) at
the first sign of a food energency, and pre-positioning of



food prior to the rainy season in at-risk areas. The
Gover nment of Sudan's capability to carry out early
war ni ng and preplanning activities shoul d be strengthened.

Wthin A I.D., tineliness should be inproved by making
key decisions quickly. A separate A |.D. energency
deci sion/action track shoul d be established to achieve
this.

1.5.2 Managenent

Ener gency food assi stance program nanagenent by the USAID
M ssion and A.|.D./Washi ngton was good given the circunstances,
but it could be inproved.

Fi ndi ngs

The food energency in Sudan was unpl anned, conpl ex, and
chaotic, requiring quick and decisive action. It was
particularly anenable to the application of good
managenent practices and experi enced personnel

USAI D managenment conprised a snmall cadre of existing
M ssi on personnel who had no experience in inplenmenting
energency food prograns.

A l1.D."s normal managenent system did not all ow
suf ficient

flexibility and speed to deal with the energency
successful ly.

The bulk of A 1.D.'s efforts to coordinate with other
donors took place at the country | evel, which burdened the
USAID Mssion with primary coordinating responsibility,
even though nost of the decisions by other donors and

i nternational agencies were nmade in their own capita
cities.

USAID s use of the private sector, |ocal governnents,
and private voluntary organi zations (PVGs) to help
manage and i npl enment parts of the program was successf ul

The USAID Mssion did not try to Iink the food energency
with | ong-term devel opnent activities in a substanti al
way.

Concl usi ons

A. l.D. nmanagenent of the Sudan food energency could have
been i nproved by using sufficient experienced personnel
and a nore flexible, speedy decision-nmaking process.

The performance of other donors and international
agenci es was an inportant deterninant of A l.D.'s
overal |l success; however, too much responsibility was
left to the M ssion.



-- The USAID Mssion's strategy of using the private
sector, |l ocal governnents, and PVGCs was effective and woul d
have worked even better but for the rainy season. The
strategy resulted in increased private sector, PVO, and
| ocal governnent activity and strengthened indi genous
capacity to assist in the feeding prograns.

-- The failure to link food emergency efforts and | onger
term devel opnment led to very late rehabilitation
responses (such as provision of sorghum seed) despite in situ
f eedi ng.

Reconmendat i ons

-- A l.D. /Washington should refine its managenent of food
energenci es in Sudan rather than trying to use existing
managenent personnel, practices, and systens. It should
focus, via an early nanagenent review, on the
sufficiency and experi ence of managenent personnel and the adequacy
of intended nanagenent practices in each food energency.

-- A1.D. should provide sufficient experienced personnel
to USAI DY Sudan when it nust deal with food energencies.
A conputerized A l.D. roster listing such Agency
personnel shoul d be devel oped.

-- A'l.D. /Washi ngton should take maj or responsibility for
t he coordination of donors and international agencies
involved in assisting Sudan with its food enmergency in
1986.

-- USAI D Sudan shoul d extend and i nprove its strategy of
using the private sector, local governnents, and PVCs to
hel p manage and i nplenent its energency food programin
1986.

-- USAI D/ Sudan should plan its energency food assistance in
1986 in the context of |onger term devel opnent fromthe
very beginning. Particular attention should be given to
food-for-work activities and the | ong-run issue of
whet her peopl e should be encouraged to remain in the
arid North.

1.5.3 I npact

The 1984-1985 energency food assi stance nmade a critical
di fference for beneficiaries, but food arrived | ater than needed
and in insufficient anbunts to neet n ni num needs.

Fi ndi ngs
-- Sudan was already experienced in handling Title | and
Ill assistance, which readily expanded to neet the needs

of city dwellers during the 1984-1985 drought.

-- Rural people received too little food too late to neet
their needs. Those in easy-to-reach areas got nore food



sooner than those in inaccessible areas.

By Novenber 1985, the program had reached even renote
villages with sonme food. Sone of these villages were
accessi bl e during the rainy season only by helicopter.

The avail abl e data were i nadequate (especially
| ongi tudi nal data) to enable rigorous assessnent of
program i npacts.

The Sudanese peopl e used many strategies to stay alive.
They ate fam ne foods; sold their jewelry, cattle, and
farminpl ements; purchased food in urban areas; sent
househol d nenbers to town to work so they coul d buy

food; relied on their extended famlies for food

handouts; or lived tenporarily with extended fam |y nmenbers
or mgrated to towns or canps where food was nore
avai |l abl e.

By the end of the 1985 drought year, nost people
seriously affected by the drought had exhausted their
reserves -- jewelry, seed stocks, extended famly

wel conme, fam ne foods, and, in many cases, their own
nutritional status. Their 1984-1985 harvest plus
energency food supplies will determine how they fare in
1986.

Wth the advent of rehabilitation efforts, a better
1984- 1985 crop, and the existence of some people stil

in need of food, food-for-work progranms by PVOs coul d be
initiated. Nunerous food-for-work projects would be
consonant with A l.D.'s |long-term devel opnent program

Ceneral feeding was not programmed jointly with

suppl emental feeding or health inputs. Supplenenta
feeding was initiated late in the 1984-1985 period, and
health inputs were never seriously introduced, anounting
to only US$0.02 per person in the serious at-risk

cat egory.

Moneti zation of Title Il food did not work well because
of lack of accountability for sal es proceeds and | ack of
distribution and financial controls, which led to

di versi ons of energency food supplies fromrura
beneficiaries to town markets.

The rations used were consistent with the diet of the
beneficiari es.

PVGCs were inportant to good programinpact because they
effectively identified needy people and distributed food
to them on a consistent basis.

The private sector hel ped ensure program i npact by

getting major quantities of food to beneficiaries. Private
sector distribution dimnished programinpact because

food was delivered to easy-to-reach sites first and

i naccessi bl e areas were avoided. (This resulted fromthe

| oose terns of the contract with the private sector
trucki ng conpany.)



-- Rural people were able to stay in their villages, and
t he energency food programcontributed substantially to
t hi s achi evenent.

Concl usi ons

-- The food delivered to rural beneficiaries was very
i mportant and made a critical difference in keeping many
of themalive and in their villages. It was, however,
not adequate to neet all of their requirenents; it net
the short-run needs of many just as their other reserves
wer e becom ng exhausted. Thus, its narginal val ue was
extrenely high.

-- Beneficiaries had nmuch deeper reserves, or better
traditional coping systens, than anticipated. Thus,
even though A I.D. arrived late with too little food,
fewer appear to have died than expected.

-- Some of the at-risk population needs to catch up in
order to overcone sone of the negative inpacts of the
i nadequat e food deliveries during 1984-1985 and the
excessi ve reductions of their reserves. Supplenenta
feeding and food for work are appropriate nmechanisns to
assist in this process.

-- The slow start of supplenmental feeding and the |ack of
health inputs as conpanions to general feeding | essened
the positive inpact of the program especially on
di sadvant aged groups -- children, lactating nothers, and
t he aged.

-- Targeting particular groups in need, even during the
wor st of the pressures of the enmergency, would have
i mproved the inpact of the program

-- The lack of tineliness of the programreduced its inpact
by reducing the overall availability of food when it was
needed, by not adequately neeting the needs of those in
i naccessi bl e areas, and by del ayi ng the introduction of
suppl enent al feedi ng.

-- USAI D Sudan devel oped an appropriate ration based on
foods people were used to eating, a selection that
i ncreased the inpact of the program

-- Additional data are necessary to adequately assess
program i npacts.

-- Being fed in their villages enabled farnmers to take
i mredi ate advantage of the June to Septenber 1985 rains
and to quickly re-enter econonic activity.

--  Managenent of in situ free distribution prograns by PVGCs
and | ocal governnents in 1985 was good. This provides a
basis for better future targeting of beneficiaries,
experimental use of nonetization, and sone food-for-work
projects. The latter would explicitly link emergency
food assistance to | ong-term devel opment and encour age
USA. I .D./Sudan to plan accordingly.



Reconmendat i ons

-- Inproving the tineliness of food emergency assistance
shoul d be a high-priority means of inproving program
i mpact in 1986.

-- Aggressive donor coordination should be undertaken in
1986, especially by A l.D./Washington, to inprove
overal | program i npact.

-- Private sector participation, while an excell ent
strategy elenent, should be better controlled in 1986 to
enabl e continual targeting of the nost needy by the
energency food assi stance program nmanager.

-- General and suppl enental feeding and health inputs
shoul d be planned and i npl enmented together in 1986 to
i ncrease the inpact of the programon the nopst
vul nerabl e and needy in the at-risk popul ation.

--  Suppl enental feeding should be continued in 1986 until
USAI D/ Sudan is assured that the severely at-risk
popul ation has sufficiently recouped its reserves,
i ncl udi ng sone on-farm food stocks, and is thus no
| onger at risk

-- PVGOs should continue to be used in 1986 to distribute
food to ensure good program i npact.

-- In situ feeding should be continued in 1986 to achieve
maxi num program i npact, but it should be carefully
targeted. Food-for-work projects run by PVGs in
cooperation with village | eaders should be |inked
directly to USAI D/ Sudan's | ong-term devel oprent
strategy.

-- The attenpt to nonetize Title Il food in 1984-1985
shoul d be exam ned by USAI D/ Sudan and | essons | ear ned
distilled fromthe experience. Based on these |essons
| earned and its success in other countries, nonetization
shoul d be tried again in 1986, despite past difficulties
with it in Sudan.

--  Two studi es should be undertaken in 1986. First,
basel i nes should be established in the areas where PVCs
will be working. Second, the phenonmenon of famine foods
and the other traditional coping nethods that all owed
Sudanese to survive beyond the Mssion's nost optinmistic
assessnment shoul d be studi ed.

1.5.4 Unforeseen Situations

Nuner ous unantici pated events adversely affected A 1.D.'s
energency food program sonme of which could have been better
pl anned for and responded to.

Fi ndi ngs



-- Substantial planning for pre-positioning food prior to
the rainy season went into the 1984-1985 energency food
assi stance effort. However, little useful contingency
pl anning was carried out, and an alternative action plan
was never prepared after pre-positioning becanme
i mpossi bl e.

-- Once pre-positioning was no | onger possible, Mirphy's
Law seened to take effect, and the M ssion's strategy
began to unravel.

Concl usi ons

-- Substantial planning was carried out by USAID Sudan at
t he begi nning of the 1984-1985 period. But nmuch went
W ong anyway.

-- USAI D/ Sudan coul d have controlled for sonme of the
unf oreseen events by devel opi ng conti ngency pl ans,
installing better managenment practices, inmproving
avail abl e information, providing extra tinme and funding
in the program and involving others (such as other
donors, the private sector, and PVGOs) to share the risk
of the inplenentation tasks.

Reconmendat i ons

-- USAI DJ Sudan shoul d devel op contingency plans in advance
for changes in conditions or events that woul d
substantially affect programinpact in 1986.

-- The information base for planning and deci si on- maki ng
shoul d be inproved in critical areas (e.g., baseline
nutritional status, logistics capacity).

-- A margin for error should be applied to 1986 program
areas where full contingency planning is not undertaken.

-- Local control should be expanded whenever possible, and
| ocal peopl e/ organi zati ons shoul d be gi ven enough
resources to carry out their responsibilities
ef fectively.

1.5.5 A l.D's Strategy for Emergency Food Assistance in Sudan

A l.D.'"s 1986 strategy is appropriate, but acconplishing it
successfully while neeting U S. interests and the needs of
Sudanese beneficiaries will be difficult.

Fi ndi ngs
-- The United States has inforned the U N and, through the

U.N., the other donors that it plans to provide only up
to 50 percent of the aid needed in 1986.



There is a serious danger of repeating in 1986 one of
the maj or causes of difficulty in 1985: not
pre-positioning food before the rainy season.

- First, no one is certain of the size of the Sudanese
1985-1986 harvest. This has del ayed USAI ¥ Sudan' s
and A 1.D./Washington's actions in setting and
approving firmfood inport targets.

- Second, the United Nations O fice of Emergency
Operati ons/ Sudan (UNEGS) nay not be able to find
sufficient food and financing to neet its 50-percent
target.

Concl usi ons

Al t hough shifting the central responsibility for
energency food assistance to the U N is appropriate,
acconpl i shing this change successfully will require donor
cooperation and early decision-naki ng about Sudan's 1986
energency food needs. The U N also nust carry out its
role in the 1986 activities effectively, or the United
States will have to return to the situation in a najor
way or stand by while many of Sudan's poorest people
face food energency conditions w thout help.

U. S. support of the UN's role in Sudan will be centra
to the success of the U S. strategy for dealing with the
antici pated 1986 food energency.

The inability to estimate the size of each annual
harvest before the harvest is in creates intense timng
problens in inplenmenting Sudan's food energency

assi stance because donors are unwilling to make
deci si ons based on inconplete crop infornmation.

Reconmendat i ons

A.1.D. should prepare i mediately a time-phased action
plan to successfully deliver, before the rainy season in
June, the "up-to-50 percent" of the food needs that the
United States is prepared to provide in 1986.

A. |l .D./Washi ngt on shoul d review the PVO prograns for
1986 al ready subnmitted by USAI DY Sudan and, after
necessary nodifications are nmade, approve them as soon
as possi bl e.

A. |l .D./Washi ngt on shoul d consi der, without delay, the
USAI D/ Sudan proposal to turn over to the Wrld Food
Program (WFP) the 100,000 MI of Title Il sorghum sent
out under the 1984-1985 program

- If Al.D /Washington approves, it should work with
U. N headquarters to ensure that the funding
necessary to distribute the sorghumis nade avail abl e
to WFP.



- If Al.D /Washington does not transfer the sorghum
the grain should be used for feeding, and the excess
pre-positioned prior to the rainy season.

-- The UNECS in New York should be urged to devel op
i medi ately a tinme-phased action plan to obtain its
share of the 50 percent of 1986 energency food needs
fromother donors. A |.D. /Washington and the Departnment of State,
t hrough appropriate diplomatic channels, should help
UNECS persuade najor donors to respond to the U N
adequately and in a tinely fashion.

--  USAI D/ Sudan should work with the Governnment of Sudan and
UNECS to produce, by the end of Decenber 1985, the
agreed-on crop estimates and a firmrecommendati on on
| ocal purchase of sorghum or any appropriate variation
(e.g., a mx of sorghumand millet).

-- The UNECS and USAI DY Sudan should start now to devel op an

operational rehabilitation/long-term devel opnent plan
for 1986.

1.6 GCeneric Principles for Planning and | npl enenti ng Energency
Food Prograns

The following is a tentative list of generic principles for
pl anni ng and i npl enenti ng energency food assi stance efforts,
drawn fromthe Sudanese context.

1. Preplanning is crucial; once an enmergency is evident
there is never enough tine to prepare.

2. Timng is everything; decisions should be nade early and
shoul d be definitive.

3. Information is always insufficient; decide anyway.
4. Adequacy is central; do not under-resource.

5. Flexibility is necessary; do not be afraid to try a new
appr oach.

6. Energencies take place in the context of longer-term
devel opnent; relate enmergency assistance to |long-term
devel opnent.

7. The governnent nmay not provide the best inplenenting
agency; try the private sector

8. General and supplenentary feeding and health inputs go
t oget her; package them appropriately.

9. Droughts have stages; plan and inplenment accordingly.

10. Even the best efforts sonetinmes fail; have a backup
pl an.

11. Inpact is epheneral; nonitor and evaluate it carefully.



12. Managenent is fundanmental; ensure its excellence.

2. MALI

2.1 Purpose, Scope, and Met hodol ogy

The purposes of the evaluation were to anal yze the inpact,
tinmeliness, and appropriateness of the 1984-1985 energency food
aid efforts in Mali and to derive recomendati ons of practical
nmeasures to inprove future programring and inpact. |In addition
the eval uati on consi dered ways of programmi ng for enmergency food
assistance in Mali to support national food strategies, including
rehabilitation and | onger term devel opnent.

The generic scope of the evaluation (Appendix A) illustrates
the many issues considered during the course of the preparation,
fieldwork, and witing of the report.

For its evaluation nethodol ogy, the team depended on reviews
of secondary sources, interviews, and observations in both
Washi ngton, D.C. and Mali.

2.2 The Country Setting

Mali is a drought-prone, food-deficit country, with a
chroni ¢ dependence on food aid and a well-established pattern of
cooperation anong major food aid donors. Mali has been dependent
on inports of cereals to neet its food requirenent since the
early 1970s. Mst of the country lies in the Sahelian and
Sahel i an- Gui nean zones, where short and highly variable rainfall
results in frequent droughts and where grazing and farming are
hi gh-ri sk occupati ons.

Si nce the begi nning of the 1980s, mmjor donors have
participated in a common project, the Mali Project for Gain
Trade. Donors provide food aid within a structural adjustnent
context; in return for the food aid, the Governnment of Mali has
agreed to policy and program neasures to restructure the cereals
mar ket, inprove operations of the Grain Marketing Board (OPAM,
and provide increased incentives for food producti on.

2.3 The 1984-1985 Drought

Overall, the 1984-1985 drought was the worst on record.
Fani ne threatened nmuch of the rural population as the country
faced the largest food grain deficit inits history. The rural
popul ati on was particularly vul nerabl e because farm food stocks
and ot her resources of herders and farnmers were close to
exhaustion after 4 to 5 successive years of drought.

Di saster areas extended to all of Regions VI and VII, nost
of Region V, and the northern portions of Regions I, Il, and IV.



These areas include the country's traditional breadbasket in the
inner delta of the Niger River. The delta area (20,000 knR2) was
af fected not only by poor rainfall in the fall of 1984, but also
by the extrenely low | evels of river flooding. Region Ill, in
the favorabl e Sudano- Gui nean rainfall belt, did not suffer crop
or pasture failures, but a |arge nunber of mgrants entered the
area for food, shelter, and work.

Because Mali is a food-deficit country, it was used to
seeking food aid to neet its structural deficit and to provide
energency food for free distribution. But the severity and
wi de- spread occurrence of the drought, conbined with the
exhaustion of rural resources, presented the Governnment with a
probl em of mmj or di nensions: how to organize a massive effort
for distribution in difficult-to-reach rural areas.

2.4 The U S Role in Helping Mali Plan and Carry Qut an
Ef fective Program of Free Food Distribution in Rural Areas

The A 1.D. goals were to help the Governnment of Mali provide
sufficient food to ensure social stability in the urban areas,
preserve the rural structure, and avoid fam ne anong t he needy.
The strategy adopted by USAID/ Mali was (1) to use the
wel | - est abl i shed nechani sm of OPAM public distribution for sales
in urban markets; (2) to use in-country private voluntary
organi zations (PVGs) to manage free distribution to needy
popul ations in rural areas; and (3) to work for close donor
cooperation with the Governnent. The followi ng were the specific
obj ecti ves:

-- Provide cereals to those with purchasing power at
reasonabl e prices without disrupting the market for
| ocal production

-- Provide cereals to those without purchasing power,
especially in rural areas

-- Permt people to stay in their villages and grazing
ar eas

-- Provide sufficient food over a | ong enough period to
enable farners to plant a crop in 1985

Ensuring food supplies for the urban popul ati on, even though
it was swollen by migrants fromthe countryside, was relatively
easy. Distribution nechani sns devel oped in prior years for
commerci al and food-aid inport sales were well established and
reliable. U'S. food aid for urban distribution during 1984-1985
was 35,000 Mr

Providing food for the rural areas, however, was the
difficult task. It nmeant targeting and nanagi ng di stribution
pl ans covering hundreds of thousands of people in scattered,
difficult-to-reach rural comunities. The solution to the
probl em was worked out cooperatively by the Governnent of Mali
with USAI D) Mali and other donors. The innovative approach
i nvol ved nobilizing in-country PVOs and international
organi zations as agents for the Governnment of Mli in managing
energency distribution of government-owned, donor-contributed



grain to rural areas. Under the program PVGCs received grain
from OPAM war ehouses and arranged for its transport and delivery
in accordance with distribution plans worked out with regional
and |l ocal authorities. The Governnent of Mli estinmated
requirenments for this programat 60,000 MI. The United States
progranmmed 40,300 MI in support of this effort as

gover nnent -t o- gover nnent energency food and grants. A |.D. also
financed the costs of grain delivery to OPAM storage/distribution
points as well as the transportation costs of PVGOs for noving

U. S. grain.

In all, the United States allocated 95,000 MI of food to
Mal i between Novenber 1984 and Cctober 1985. This
represented -- with the nonfood aid support conponent -- a US$46
mllion investnment, conpared with an annual devel opnent program
of about US$15 million per year.

2.5 Ceneral Findings

The eval uati on shows that the nechanisnms for commercial and
energency food distribution were well conceived and worked to
provi de badly needed food to mllions of people. |In rural areas,
over two mllion persons benefited fromfree distributions of
US. grainin 1985.

However, food needs for rural areas were seriously
under-estimated by the Malian Governnent and donors. As a
result, early deliveries fell considerably short of the anount
needed. The consequent hunman suffering cannot be accurately
eval uat ed because of |ack of data, although it was extensive and
severe in many areas during March-July 1985.

The evaluation found that U. S. intervention and assistance
was decisive in helping Mali avert nassive fam ne and rural
exodus and sufficient to achieve substantially the objectives
cited above. Several neasures to inprove the cost-effectiveness
of future U S. energency food aid in Mali are presented bel ow.

2.6 Evaluation Results

Fi ndi ngs, concl usions, and recomendati ons are presented on
the timng, managenent, and inpact of the U S. energency effort
in Mali.

2.6.1 Timng

Timng was a critical factor in the 1984-1985 programin
Mali, affecting both the inpact and cost-effectiveness of the
US effort. Not enough food was avail abl e for energency
di stribution during the March-July peri od.

Fi ndi ngs
-- Not enough food was avail able for energency distribution
in the period (March-June) before the rains or during
the first part of the rainy season in July and early

August .

-- Six nmonths el apsed between the initial USAI D/ Ml i



request

for energency food assistance and the arrival of
assistance at port. The tine required for the

suppl ement al appropriation for the African Hunger Reli ef
Initiative contributed to delays in organizing enmergency
di stributions needed at the beginning of March 1986.

-- Nonavailability of energency food during March-June was
partly due to unforeseen delays in delivery of food aid
fromthe ports and | ack of contingency planning.

-- Distribution problens were conpounded and costs were
i ncreased by the need to nove the bul k of energency food
destined for renote and inaccessi ble areas during the
rai ny season (Jul y-Septenber).

Concl usi ons

-- The timng of shipnents and deliveries of energency food
aid for distribution through conmercial channels to
urban centers is less critical than the tining for
supply of food aid for free distribution in rural areas.

-- Food aid for free distribution in Mali can be supplied
nost cost effectively and with greater inpact by
delivery for distribution and pre-positioning during March June
bef ore the heavy rains.

-- FEarly repair of the highways |inking Mali's Region VI
with Niger would provide a practical alternatives for
supply of that region

Reconmendat i ons

-- In the event of severe food energencies, A l.D. should
plan to ship the bulk of its enmergency food aid to Ml
bet ween
February and May for distribution and pre-positioning
during March-June.

-- Al1.D. should work with other donors to help the
Gover nment
of Mali maintain its National Food Security Stocks in
readi ness for emergency food needs.

-- In the event of a food energency affecting Region VII
the United States should be prepared to assist in early
repairs to the highways linking Region VII with N ger.

2.6.2 Mnagenent

Managenent was the critical issue in the 1984-1985 U. S.
program The problem for the Governnent of Mli and USAI D/ Mal
was how to effectively manage energency distributions for
hundreds of thousands of famlies in thousands of isol ated
communities. USAID/Mali played a significant role in hel pi ng Ml
address this probl em



Fi ndi ngs

-- Inproved organi zati on and managenent of energency food
distributions resulted in a U S. programeffectively
targeted to significantly relieve the threat of fanm ne
for several hundred thousand rural famlies. PVO and
i nternational organization nmanagenent of |oca
distributions of U S. energency food aid during
1984- 1985 was well|l executed; distributions of avail able food were
wel | targeted on needy persons in hard-hit areas.
Losses and mi suse of food were small.

-- A second critical nanagenent problemfacing the
Government of Mali, A l.D., and other donors was the difficulty
of obtaining accurate information on food shortages and
needs of disaster areas. Both the extent of the drought
and the need for energency food in rural areas were

underesti mated by USAID and the Governnent of Mali. The
needs assessnent systemfailed to provide the Governnment
of Mali, A 1.D., and other donors with the infornmation

needed to plan and nmanage the program for naxi mum
cost-effectiveness.

-- USAI D/ Mali resources for planning, organizing, and
managi ng the U. S. energency food assi stance prograns
were strained, as were those of the Governnent. The Food for
Peace staff of the A I.D. Regional Econom c Devel opnent
Services Ofice (REDSO was fully occupi ed managi ng
transshi pnments from West African ports to Mali and ot her
Sahelian countries and was unable to provide gui dance or
assi st ance.

-- Donor efforts were well-coordinated at the national
| evel . However, planning for emergency distribution in
di saster areas (i.e., admnistrative cercles) was
| argely ad hoc and often uncoordi nat ed.

Concl usi ons

-- The Mali energency food program of 1984-1985 overcane
serious program deficiencies experienced during previous
years. An inportant byproduct of the strategy of using
PVGs to hel p nanage energency food distributions is that
several PVOs are now better able to provide assistance
for relief, rehabilitation, and devel opnent.

-- Inproved needs assessnent is critical for planning and
managi ng tinmely enmergency food and disaster relief
prograns in Mli.

-- USAID s increased access to experienced personnel for
desi gni ng and nanagi ng energency food prograns will
i mprove programinpact and cost-effectiveness and will
help USA.1.D./Mali maintain effective nanagenent of on
goi ng devel opnent activities.

-- REDSO pl ayed a valuable and strategic role in
coordi nating



and expediting transshi pnents of food aid. Increased
availability of REDSO staff to advise and gui de the
M ssions woul d hel p i nprove the nanagenent of

U. S. food energency prograns in Mali and the rest of
West Afri ca.

-- Geater use can be made of Malian local institutions to
strengt hen needs assessnment (at |ess cost) for disaster
relief planning and to nanage | ocal rehabilitation and
devel opnent.

Reconmnmendat i ons

-- Al1.D. and USAI D Mali should give high priority to
hel ping Mali inprove its system of needs assessnent.

-- USAID/Mali and the Governnent of Mali shoul d design
energency food aid prograns to tap increasingly the
capabilities and | ocal know edge of Mali's regional,
district, and local authorities to plan and carry out
such programs, with assistance and gui dance from PVGCs.

-- A 1.D. should gear up to provide experienced personne
to assist USAID Mssions in the Sahel when needed for
food energency and disaster relief planning and
progr anmi ng.
Such personnel should be available early in the planning
cycle. A conputerized A 1.D. roster of such personnel
shoul d be prepared. Indefinite quantity contracts
shoul d be negotiated to provide such personnel fromthe
private sector when needed.

-- A1.D should test the option of shipnment and
transshi pnment using bills of l|ading (bulk shipments with baggi ng on
arrival at West African ports) as a nmeans of (1)
transferring the work of transshiprments from REDSO to
the private sector; (2) reducing delays and costs; and
(3) enabling REDSO personnel to provide guidance and
assi stance to West African governnents and USAI D
M ssi ons.

-- USAID Mali should continue to support a strong
Government of Mali role in coordinating donor energency food
relief assistance. Increased donor coordination should
be sought in recovery and rehabilitation efforts.

2.6.3 | npact

The U.S. program was decisive in helping Mali avert
nmassi ve rural fam ne and exodus, but energency food needs for
rural areas were underestimated and tineliness and | ack of
nmanagenent resources were probl ens.

Fi ndi ngs

-- There was an effective nelding of regular food and



energency food aid through the Governnent of Mali's
Annual Food Distribution Program

-- The system for supplying food aid through conmerci al
mar kets worked well to neet the needs of urban dwellers.
Commerci al marketing was inportant in hel pi ng neet the
needs of migrants fromrural areas. Mbonetization of
Title Il food grain worked well to augment supplies for
urban consuners, including mgrants, and to generate
| ocal currencies to cover costs of free distribution.

-- The need for energency food supplies for rural areas was
underestimated by at |east 100 percent, and emergency
food supplies were not programmed in tinme. Supplenenta
feedi ng of vul nerabl e popul ati ons was ad hoc and
insufficient. The United States hel ped Mali establish
an effective systemof cholera treatnment and control, but
support of other health efforts was minimal. Only
limted resources for rehabilitation and recovery were nade
avail abl e during 1984-1985. Food for work was |argely
limted to U S. donations to the Wrld Food Program
(WFP) .

-- Available U S food was effectively targeted. Rations
were appropriate and | arge enough to nmake a significant
contribution to relieving the threat of fanmine. Free
distribution of U S. food reached several hundred
thousand famlies, an estinated two mllion persons. Because
U.S. food reached the villages, rural dwellers were able
to renmain and plant a new crop in 1985. The U S. effort
accounted for about half the free food distribution
programcarried out by Mali's National Committee for Aid
to Drought Victinms (CNAVS) and PVGs with donor
assi st ance.

-- The United States financed inportant studies to assess
the drought situation in the country and to forecast the
agricultural situation during 1985-1986.

Concl usi ons

-- The response of the United States and ot her donors was
effective in neeting the needs of urban dwellers.
Moneti zation of Title Il food grain was an appropriate
and useful technique to augnent urban supplies, help
nmeet the needs of urban migrants, and generate |ocal
resources to cover costs of free distribution

-- Food supplies for free distribution were inadequate in
the period March-June before the rainy season and during
the early part of the rainy season. Free distributions
of U S. energency food aid were well-targeted to needy
fam lies facing fam ne conditions throughout the
country.

These distributions together with those of other
donors hel ped Mali avert w despread fami ne and massive
rural exodus.

-- U'S. energency food prograns in Mali and in other
Sahelian countries will have nore inpact and will be nore



cost-effective when food supplies are progranmed to
arrive between February and May for distribution and
prepositioni ng during March-June.

-- In Mali supplenental feeding should be programmed as a
standard procedure to acconpany energency food
distributions in order to protect vul nerabl e popul ati ons
and reduce i nmedi ate suffering and the |long-term
irreversible effects of malnutrition anong the very
young.

-- A nore cohesive program of studies is needed to
illumnate the food security and devel opnent probl ens
and potentials of drought-prone areas in Mli.

-- Progranming for recovery and rehabilitation should be
carried out during the energency relief phase of
energency food distribution prograns and not be del ayed
until the end of the emergency relief effort. |nportant
opportunities exist for food-for-work progranms in the
drought - prone areas of Mali.

Reconmendat i ons{ 1}

-- The United States should work with the Government of
Mal i and ot her donors for an earlier response to food
energencies and for tinely delivery of food aid for
energency distribution in rural areas (as opposed to
commercial distributions of food aid, which can be
progranmed nore uni formy throughout the year).

-- As a standard operating procedure, the United States
shoul d desi gn energency food aid prograns in Mali to
i ncl ude suppl enentary feedi ng prograns, in cooperation
wi th other donors and PVOs. The operations manual
shoul d be revised accordingly.

-- USAI D Mali shoul d support, with other donors, a nore
conpr ehensi ve Governnent of Mali program of studies to
i ncrease knowl edge of l|ocal conditions affecting
popul ati ons in drought-prone areas and opportunities for
| ocal devel opnment and drought - proofing nmeasures. Such
studi es should be an integral part of a system of
dr ought pl anni ng.

-- A1.D. should revise its guidelines and operational
manual s to enphasi ze that short-term food energenci es are not
sinmply episodes spanning 9 nonths; they normally involve
recovery and rehabilitation efforts extending at | east
through the followi ng year. Recovery and rehabilitation
pl ans shoul d be made early, before and during the relief
operati ons.

-- USAI D/ Mali should support multiyear food-for-work
progr ans
in Region VI and other drought-prone areas to be
managed with the assistance of PVGs in close
col l aboration with the Regional Governors and cercle
adm ni strators.



{1} An attenpt has been nade to avoid repetition of
reconmendati ons derived fromthe sections on tinng and
managenent, for exanple, the recomendation for
over haul i ng the needs assessnment system of Mli.

2.7 Recomendations for Relating Energency Assistance to
Devel opnent

The following is a list of recommendations for planning and
i mpl ementi ng enmergency food assistance prograns in Mali that are
nore closely related to national food strategies, including
rehabilitation and devel opnent.

-- View the energency as a disruption in the devel opnent
process and design the energency food assi stance or
drought-relief programto help the country nove back to
t he devel opnent track

-- Design the energency food assistance and drought-relief
prograns to assist affected popul ati ons recover fromthe
di saster/ energency as soon as possi bl e.

-- Use the experience to inprove devel opnent progranm ng
and to increase practical know edge about | ocal
condi tions, needs for rehabilitation, drought-proofing
possibilities, and | ocal devel opnent potential.

-- Build efficient/effective systens for drought detection
and needs assessnent. Note that basic food needs
assessnment data (crop yields, acreages, production, food
consunption, stocks, and nutritional status) are also
essential for devel opnent planning and programi ng.

-- Design energency food assistance and drought-reli ef
prograns to reinforce institution building (national
regional, district) and | ocal /popul ar participation in
relief, rehabilitation, and devel opnent.

-- Integrate rehabilitation and recovery prograns with
| ocal and regi onal devel opnent prograns and pl ans.

-- Design energency food assistance and drought-relief
prograns to support private sector devel opnent,
i ncl udi ng the devel opnent of |ocal PVGs.

-- Ensure that the national food and devel opnent strategy
properly addresses the probl em of drought-prone areas
and of drought-proofing such areas through appropriate
structural and other adjustnments in food and
agricul tural production and marketi ng.

-- Institute nore Government of Mali/food-for-work prograns
in collaboration with other donors, the WFP, and PVGCs in
Regions VI and VII and in other food-short,
drought - prone areas of Mali.



3. CHAD

3.1 Purpose, Scope, and Met hodol ogy

The principal purposes of the evaluation were to assess the
tinmeliness, appropriateness, and inpact of the 1984-1985 food
energency assistance efforts in Chad; reconmend neasures to
i mprove future U S. energency food assistance and disaster relief
prograns i n Chad; consider neasures for inproving the design of
energency food prograns in Africa to relate themnore closely to
national food strategies, including rehabilitation and | onger
term devel opnent .

The generic scope of the evaluation (see Appendi x A)
illustrates the many issues considered during the course of the
preparation, fieldwork, and witing of the evaluation report.

For its evaluation nethodol ogy, the team depended on reviews
of secondary sources, interviews, and observations in both
Washi ngton, D.C. and Chad.

3.2 The 1984-1985 Food Energency: Setting and Constraints

Chad is a large, |andl ocked, and underdevel oped country that
was not equi pped to respond to a serious food energency on its
own. Conmuni cations were a nmmj or problem and the transport
network was extrenely weak. Both constituted inportant barriers
to Chad's devel opnent and food energency responses. Chad's
financial and econom ¢ situation was very difficult, |eaving
little capacity to neet energency requirenments. Politically,
al though the situation inproved in 1984-1985 conpared with
earlier years, substantial uncertainty remined.

3.3 The 1984-1985 Drought

The Food and Agriculture Organization/Wrld Food Program
(FAO WFP) assessnent mission in |late 1984{2} estinmated that about
1.5 nmllion people in Chad were seriously suffering fromlack of
food, and 500, 000 people were al so displaced. The rura
popul ati on had experienced four seasons of insufficient rain and,
by late 1984, four inadequate harvests.

Cereal production in the Sahelien zone of Chad dropped
steadily froman average of 220,000 MI for 1976-1978 to a record
| ow of 82,000 MI in 1984, or 37 percent of the 1976-1978
average. Production in 1984 in the Sudani an zone was somewhat
better, but reached only 86 percent of the 1976-1978 average.
Cvil strife and a scorched-earth policy also | eft many honel ess,
hungry, and unable to benefit fromtheir |and.

{2} Food and Agricultural O ganization, Evaluation de |la
Situation de |'Alinentation, de |'Agriculture, et de
| ' El evage au Tchad, OSRO Rapport No. 03/85/F (Rone:

FAO, Novenber 1985).



3.4 The 1984-1985 Fam ne-Relief Effort

The U. S. and ot her donors undertook a massive effort to feed
those affected by fam ne in 1984-1985. Energency food aid
pl edged by donors for 1984-1985 in Chad anmobunted to 210, 000 M.
This was nore than the energency food aid fromall sources for
the 3 previous years. Food aid achieved by COctober 1985 total ed
178,000 MI. The value of food and ot her energency assistance
actual ly provided total ed US$113 million. By conparison, tota
devel oprment assistance fromall donors was US$90 nmillion, with
France provi ding 37 percent.

Enmergency food aid distributed during 1984-1985 was 126, 828
MI (60 percent of the anobunt pledged). This was nore than double
the total distributed for the 2 previous years conbined. O the
total 210,000 Mr pl edged, sone 75,000 MI, or 36 percent, was of
US. origin. Oher major donors were France, the European
Economi ¢ Community (EEC), Italy, Germany, Switzerland, and Saud
Arabi a. About 75 percent of total emergency food aid was
delivered to the North and 25 percent to the South.

In the fall of 1985, there were 104 expatriates and 535
Chadi ans working directly on energency assistance programns
supported by international organizations, bilateral donors, and
private voluntary organi zations (PVQOs).

A l.D.'s enmergency food sales programin N Djanmena and | ater
in some of the provincial cities via the National Cereals Ofice
(ONC) provided funds (sonme 2.0 billion CFA francs or US$5.7
nmllion equivalent) to help run the enmergency food assistance
progr am

3.5 Relief Effort Coordination

External assistance to Chad was nore effective because of
the success of the coordinating nechani smused. An effective
operational -l evel coordination nechani smwas inplenented by the
Governnent of Chad with the strong support of the Wrld Food
Program (WFP) and the United Nations Disaster Relief Ofice
(UNDRO). It provided for action comrittees at the national and
prefecture levels chaired by the Central Governnent, wth ful
menber shi p of donors and PVGOs active in the enmergency food
assi stance program Distribution commttees were al so set up at
the subprefecture and the canton | evels, where najor
di stributions were to take place. These comittees, using nobile
eval uation teans, determned priorities and worked out probl ens
that arose concerning food distribution.

The i nportant problem of coordinating food aid shipnents to
the ports and fromthe ports to Chad was effectively addressed by
the WFP, which acted as the | ead donor agency. A speci al
mnistry was established in 1983 to oversee the operation of the
energency food progranms. This Mnistry for Control of Natura
Di sasters (MLCCN) chaired the National Action Comrittee in
N DOj anmena. Thus, the Governnent of Chad naintained policy control
of the energency food assistance effort.



3.6 Evaluation Results

Overall, the 1984-1985 energency food assi stance program was
carried out effectively, but there were shortcomnings that reduced
the inpact and cost-effectiveness of the effort. A l.D.'s
energency food assistance effort in Chad was of critical
significance to hundreds of thousands of Chadi ans who di d not
have enough food. The efforts of those in the Governnent of Chad,
A.l.D., and other organizations to initiate and inplenent the
energency programwere, in nany ways, extraordinary and are to be
commended. However, this evaluation is intended to identify both
achi evenents and shortcomings so that the latter can be corrected
and future food energencies can be dealt with even nore
successful ly.

3.6.1 Timng

During late 1984 and early 1985, there was insufficient food
in country to neet the requirenents of needy famlies and
individuals. The failure to have sufficient food in the right
place at the right tine diluted the effectiveness of the
general ly successful energency food aid effort.

The timng problems experienced by the Governnent of Chad,
A.l.D., and other donors are attri butable to several factors.
First, alnost no early warning or energency preparedness planning
capability existed, even though 1984 followed 3 earlier drought
years. Second, no one prepared contingency plans for a worst
case scenario of another bad harvest year. Third, when the 1984
rains did fail, donors followed their customary practice (given
the lack of early warning and pre-agreed energency preparedness
actions) of waiting until harvest data were in hand in
Cct ober/ Novenber before declaring an energency. Fourth, once a
nmaj or emergency was decl ared, there were few organi zations (e.qg.,
PVGs) sufficiently conmitted and prepared to distribute the
amount of food needed. As a result, responses to the food
energency were slow. However, despite these problens, a
substantial portion of the estinmated enmergency food required in
1985 was distributed prior to the 1985 rainy season.

The severe food shortages and lack of rain in nid-1984
triggered substantial mgration of rural Chadians in search of
food by Cctober/Novenber 1984. Wen the Governnent realized the
magni tude of the migration, it initiated policies and actions,
assi sted by PVGs, WP, USAI Y Chad, and other donors, to curb it.
These efforts included evacuation of people fromthe environs of
N Dj anena, the establishnment of interimfood distribution points
on main routes to the capital, and the initiation of resettl enent
efforts and nore in situ feeding. By Decenber 1984, these
efforts had elimninated nost of the makeshift canps, but continued
food shortages resulted in still nore people nigrating to
resettl enent areas.

The early warni ng system and energency preparedness planning
in Chad should be strengthened to hel p avoid the probl ens that
occurred during 1984-1985. The M ssion's planned financing of a
food early warning system shoul d be supported and an early



war ni ng system nmanager shoul d be appointed by the Governnent of
Chad.

To alleviate the problemof late arrival of food when
successi ve drought years occur, the Governnment of Chad and donors
shoul d agree on at-risk criteria that would trigger food
novenents prior to or when the rains fail, rather than when the
size of the harvest is known with substantial certainty.

WFP and CARE headquarters should review their procedures
together with A 1.D. to identify ways of shortening the tine
needed to respond to requests fromtheir field offices.

3.6.2 Mnagenent

The Gover nnment of Chad, USAI D/ Chad, other donors, and PVCS
managed their portions of the emergency food assistance effort
wel | under difficult circunstances, but problens did arise that
reduced the effectiveness of their efforts. As the 1984-1985
crisis energed, USAID and ot her donors realized that the
Governnment of Chad would need help in dealing effectively with
the energency. The Governnent and the donors agreed to use the
WFP and PVGs to inplenent the energency food program The
Governnent with the strong support of the WP, established and
controlled a network of action commttees in which donors and
PVGCs were full nmenbers at the national, prefecture (state), and
| ocal levels. These conmittees were effective in resolving
i ssues, organi zing in-country food distribution, and generally
ensuring better nmanagenent of energency food assistance
activities. The Governnent's involvenent in food
energenci es shoul d be expanded by building on its role in
nmanagi ng these conmittees.

The WFP had the | ead donor agency role for overall |ogistics
coordi nati on and managenent during the enmergency. Effective
nmeasures were inplenented to establish an efficient |ogistical
infrastructure systemto deal with energency food aid. These
measur es i ncluded such key actions as increasing and expediting
food arrivals from Doual a when Ni geria closed its borders,
increasing ferrying capacity at the Chari/Logone and Mayo- Kebbi
Ri ver crossings, and constructing the Bailey bridge at the Lere
crossing of the Mayo- Kebbi River. The regional |ogistics bases
al so were inportant to the success of the effort. The operation
of these bases should continue, and their services should be
enhanced to cover recurrent costs. The expansion of the truck
fl eet was achi eved, but not all the trucks brought into Chad
served well over its rough terrain. Also, sone delays in
ordering trucks and | ack of spare parts created extra expenses
and di mnished the tineliness of |ogistics support.

The provision of personnel and transport by A l.D. in
support of emergency activities was sl owed by headquarters
del i berations. Mre authority should be del egated to USAI DJ Chad
to reduce this del ay.

The U. S. energency food sal es program succeeded in Chad and
| ed other donors to use the sanme nmechani smin support of the
overall effort. These prograns, or a Title Il Section 206
program should be used to provide needed | ocal currency for



food-for-work and ot her devel opnent efforts in 1986.

3.6.3 | npact

Ener gency food assistance, although insufficient in late
1984 and early 1985, was targeted successfully to needy regions
and to needy individuals and fanilies and saved nany |ives.
Where food was delivered through PVO or WFP prograns directly to
individuals and famlies, the recipients received |arger
guantities of food nore regularly than those reached through
general distributions. Thus, where possible, enmergency food
assi stance shoul d be provided through prograns targeted to
individuals and famlies. Were general distribution is used, it
shoul d include substantial nmonitoring and transport capacity at
the local |evel.

Despite energency food shiprments, nortality increased
significantly in Chad during 1984-1985. Energency food, sharing
of food, and a large yield of fami ne foods hel ped to reduce
fam nerelated nortality. However, it was inpossible to deternmine
the extent of the crisis or evaluate rigorously the inpact of
energency food assi stance because adequate baseline data were not
avai | abl e.

The 1981-1985 Chad fami ne occurred in stages, and people
responded differently to each stage. These stages and the
peopl e's responses to themare inportant el enents of fanine
relief planning and execution and should be taken into account by
the Governnent of Chad and others in dealing with future food
ener genci es.

Resett| ement prograns were used successfully to keep peopl e
fromcreating makeshift canps. Such prograns al so had a maj or
i npact on farmers and nomads, sone of whom appear to have adopted
a new way of life. For exanple, new agricultural techniques
taught during the relief effort hel ped beneficiaries adopt nore
productive practices. These prograns were a resourceful way of
limting the formati on of canmps and of caring for displaced
persons. They should be used in the short run to assist fanilies
who continue to be displaced i n Chad.

3.6.4 Health and Nutrition

The Governnent of Chad depended on PVGs and donors to assess
the health and nutrition needs resulting fromthe food energency
in Chad and to nonitor changes in status during the relief
effort. PVGCs did an excellent job identifying priority
geogr aphi cal areas for energency food distribution. Technical
assi stance and donor coordi nation hel ped mtigate sone of the
detrinmental health aspects of the fami ne. However, |ack of
infrastructure greatly inhibited health assistance efforts. For
exanple, vitamin A deficiency was neither assessed nor treated,
and oral rehydration therapy could not be used extensively.
Measures to deal with vitamn A deficiency should be inpl enmented
if it is determned to be a problemin future food energenci es.
Li kewi se, child survival services such as vaccinations and ora
rehydration therapy shoul d be supported. Supplenental rations
were sonetines the only food avail able. They shoul d be
distributed with a general ration



Rapid nutritional surveillance results played a central role
in determ ning the extent and severity of the Chadi an fam ne and
the need for energency assistance. These techni ques should be
institutionalized as part of a national surveillance system

3.6.5 Transition to Devel opnent

The shift fromenergency relief to devel opnent was
facilitated by nechani sms such as food for work and resettl enent.

The transition needs to account for persons still at risk and the
possibility of drought recurring in 1986. Pre-positioning of
food will help protect against such an occurrence. |If the rains

fail again, a call forward of food nmay be necessary before
conmpl ete harvest information becones avail able. Donors should
agree on criteria to trigger calls forward of food in such
situations.

Speci al prograns such as food for work and wadi resettl enment
are needed to facilitate the transition to devel opnent. These
efforts should be encouraged, but their particul ar probl ens
shoul d be recogni zed and renmedi ed. Thus, food-for-work programns
shoul d receive not only food, but also conplenentary resources
for supervision, technical assistance, and equi pnment. Questions
related to the longer termviability of wadi resettl enent
efforts, such as salinity, irrigation techniques, and market
access, also should be studied carefully.

The Governnment of Chad and donors | acked a strategy for
noving fromthe food energency to devel opnent and for using food
aid to facilitate that transition. Such a strategy should be
devel oped and inplenmented, using Title Il Section 206 and ot her
pl anned and ongoi ng projects to support it.

3.7 Ceneric Principles and Recommendati ons

1. The host governnent has a critical role to play; be
sure to involve it.

The Governnent should play a pivotal role in managi ng and
coordi nating the energency effort. Even if the Governnent has
limted resources at its disposal, it should not be bypassed in
the deci sion-naki ng process. Such an involvenent is especially
important in chronic-deficit countries in order to build an
institutional energency preparedness capacity to respond to
future disasters.

2.  An energency situation provides opportunities for
i nnovation and rebuilding; take advantage of them

The pressures of an energency situation can gal vani ze the
energi es of donors and governnents alike to work together in
i magi nati ve and highly constructive ways that are not al ways
possi bl e under normal circunstances. This innovation should be
encouraged. As the enmergency situation abates, efforts should be
made to ensure that these initiatives are solidified and carried



over into the |onger term devel opnent efforts.
3. Intervene early to keep people at hone.

An early warning system should be sensitive to soci oecononic
i ndi cators, such as migration patterns, changes in |ivestock and
cereal prices, and herd novenents. On-the-ground nonitoring of
this information can suppl enent renote-sensing technol ogies, crop
assessnent nethods, and nutritional surveillance techniques to
hel p predict disasters early enough to take preventive action.

4. There are many ways to distribute food; choose them
wi sely.

The type of intervention will vary depending on the stage of
the famine, the timng of food and transport, the availability of
nonfood inputs, the type of inplenmenting organizations, and the
| evel of nmonitoring required. Al of these considerations need
to be carefully analyzed in designing the nost appropriate mx of
assi stance. Although logistical constraints are inportant, they
al one should not determine the nature of the delivery nmechani sm
Wth sufficient advance planning, all of the critical factors can
be adequately taken into account.

5. Food alone is not enough; get adequate funding.

The tim ng and appropri ateness of conplenmentary resources
are as inportant as the arrival of the food conponent and shoul d
be given adequate planning. Despite the different funding
sources and organi zati onal structures, better coordination
bet ween food and cash resources is inperative.

6. Devel oprment and energenci es nove at different
speeds; renenber to switch gears.

For emergency prograns to respond quickly and efficiently,
normal bureaucratic requirenents designed for |longer term
devel oprment activities nmust be expedited or adapted. Special
procedures, such as del egations of authority to Mssions in the
field, need to be considered to allow for the i medi ate
nobi | i zati on of resources and appropriate delivery nmechanisns.

7. Transition fromenergency relief to devel opnent is
conpl ex; do not rush it.

In making the transition fromenergency to devel opnent, it
is essential to take into account the cunul ative effect of
several years of disaster, to understand the copi ng nechani sns
i ndi vidual s have used to deal with severe deprivation, and to
assess adequately the possibilities for future self-sufficiency.
Food and ot her assistance should not be wi thdrawn too quickly but
shoul d be organized in ways that are appropriate to the evol ving
situation. In this context, food for work can provide a necessary
cushi on while ensuring inportant |inkages with |longer term
devel oprment obj ectives and avoi di ng unwant ed di sincentive effects
of food aid.

8. Energencies tend to build up a large infrastructure;
t ake advantage of it.



When investing in substantial infrastructure, the recurrent
costs of these operations should be planned for during the design
phase, and alternate uses of these facilities during nornal
peri ods should be clearly defined. Food-for-work infrastructure,
if properly planned and financed, can be used to provide
suppl enentary incone to the unenpl oyed or underenpl oyed; to
create valuable long-termassets for the country, such as wells
or roads; and nobst inportant, to serve in future energency
situations as a way of channeling food aid quickly and
effectively at the village |evel.

9. Inpact is elusive; try to capture it.

Mechani sns for nonitoring and eval uating i npact should be
nmade a part of enmergency food assistance efforts. Additiona
data should be collected to determ ne the inpact of energency
food prograns. Preplanning should include data collection for
basel i ne purposes.

10. There is no substitute for experience.

Managi ng food energencies efficiently increases the
potential for inpact and reduces costs. A.l1.D. should assess the
managenent of each food energency situation as it is declared and
provi de additional experienced personnel if needed to inprove
managenent. |f adequate staff and financial resources are not
avail able, alternative strategi es should be expl ored.
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